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ABSTRACT

This thesis considers the impacts of legislation introduced by the British
government in 1984 to restructure the administration of non-advanced further education
(NAFE) in England and Wales. The White Paper Training for Jobs proposed to transfer
a substantial proportion of responsibility for the delivery of NAFE away from local
education authorities (LEAs) to the Manpower Services Commission (MSC), involving
the transfer of a proportion of LEAs' block grant to the MSC's annual budget for the
purposes of NAFE delivery.

The thesis examines the impacts of the White Paper by recourse to three themes.
First, the revision of the policy innovation as a consequence of resistance by local
authorities and their national associations to the policy as framed, and the subsequent
renegotiation of its terms. Second, the bureaucratic impacts of the policy change,
principally the restructuring of local working relationships which it necessitated. Third,
a consideration of its impacts upon local NAFE planning procedures, the target of the
policy shift. Central to the thesis are the relative bureaucratic characterisitcs of, and the
operational relationship between, the MSC and LEAs, and the effect of these upon the
development and delivery of NAFE policy.

These themes are set in the context of an historical overview of vocational
education and training in England and Wales, and a theoretical perspective which
considers Training for Jobs as an illustrative example of decision-making and policy
implementation in practice. It presents evidence for the argument that these processes
should be perceived as a continuum in which actors at all levels play a part in the policy

process, rejecting more simplistic ‘top-down' approaches to the issue.
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FOREWORD

The subject of this thesis is a field beset by numerous acronyms and jargon terms,
confusing to the non-specialist reader. To counteract the first of these problems a
glossary of acronyms has been included at the end of the thesis. The second can be
tackled by here clarifying some of the terminology employed.

Throughout this thesis, non-advanced further education is signified by the acronym
'NAFE'. This is for purposes of consistency, despite the fact that the field has
subsequently been re-termed ‘work-related FE'. The same applies to the continued use
of 'Manpower Services Commission' or MSC, which changed its name to the
"Training Commission' in June 1988, and again in September of the same year to the
"Training Agency'. The choice of terms in both the above instances is based on that
most widely accepted during the period of empirical study.

Other terms requiring explanation are “joint planning’, the 'NAFE Agreement' and
the 'NAFE Initiative'. Joint-planning is used to refer to the process engaged in by local
education authorities and the MSC under the terms of a policy articulated in the 1985
NAFE Agreement, an arrangement made between the MSC and the national local
authority associations. This Agreement constituted a revision to the White Paper
Training for Jobs, and the' NAFE Initiative' is a collective reference to the policy
change enacted by the both. '

An explanation of two final terms will further ease the reading of this thesis: the
term NAFE 'Plan' is used to refer jointly to both the Development Plan and Annual
Programme produced as a consequence of the NAFE Agreement; the term 'planning
round' is a reference to the year for which local officers were developing proposals.
Hence 'the 1988-9 planning round' is a reference to work actually being conducted

during the previous year, 1987-8.
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Chapter One

Introduction.
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Introduction

This thesis addresses government legislation announced in the 1984 White Paper
Training for Jobsl. Its effect was to involve for the first time a quasi-autonomous
government agency, the Manpower Services Commission (MSC), in the planning and
administration of non-advanced further education (NAFE); a function hitherto
controlled entirely (in the public sector at least) by local education authorities (LEAs).
The thesis is a study of how the policy came to be made, what happened to it en route

to its implementation, and what, in practice, were its outcomes.

Public policy on vocational education and training (VET) was an issue brought
significantly to the fore in Britain in the 1980s. Debates over the continuing
recalcitrance of British employers to provide adequate training for their own workforce
have focussed attention upon chronic skill shortages and the supposed need to meet
radical industrial restructuring with a more highly skilled and adaptable labour force.

Concurrent with these debates have been continuing disputes over the role of the
public sector in VET. Arguments about the proper contribution of government, central
and local, have focussed on the shape of the administrative structure. Colouring these
arguments have been political divisions over the relative values of collectively-planned
and market-led approaches to VET delivery, and more fundamentally over the purposes
of education, whether primarily aimed at employers or individuals. A key element in
any analysis of British public sector VET delivery is the division of responsibility for
administration and policy between (in England) the Department of Education and
Science (DES) and the Department of Employment (DE). This division has created long-
standing tensions within the state bureaucracy, tensions which became increasingly
significant in the late 1970s and early 1980s as the government institutions in question

sought to overcome chronic VET deficiencies intensified by economic recession.

In examining NAFE, this thesis focusses on the area of public sector VET where
these tensions have become most manifest, the field in which training and education
come together at single points of delivery: local authority colleges. These institutions

have a dual role in providing specific training courses for individuals and employers on

14



one hand, and more general academic and non-vocational tuition on the other. This
places them in the vanguard of any policy interventions which realign the institutional
relationships governing NAFE.

The White Paper Training for Jobs announced a transfer of resources away from
the central grant given to local authorities for the delivery of NAFE and into the MSC
budget. This was to the extent that the Commission would be responsible for about one
quarter of all public spending in the field. The Commission was a young and expanding
institution rooted in the public training bureaucracy, and coordinated at central
government level by the DE. The allocation to such a body of NAFE responsibilities
previously the sole preserve of the education sector marked a decisive shift in central
strategies addressed to the administration of VET. It marked a new propensity to
resolve the state's internal bureaucratic tensions in favour of the employment and

training sector.

This thesis examines the impacts of the legislation by recourse to: an analysis of its
driving motivations; an interpretative identification of 1ts intended consequences; and an
examination of its actual impacts in local areas as witnessed in the period 1984-89. In
doing so it takes as its focus the loc¢al mechanisms through which NAFE was
administered. It is thus a study of processes operating in the NAFE bureaucracy, rather

than a study of NAFE outcomes in terms of courses delivered.

The Conservative government's move in announcing the new proposals is seen
primarily as an attempt to increase central influence over NAFE provision by
restructuring the administrative bureaucracy using means other than direct legislative
intervention in local government responsibilities. In practice, the intended policy
outcome failed to materialise. The central aim of the thesis is to examine why, and what

happened instead.

The introduction and implementation of the policy is analysed by recourse to three
central themes:

(i) Motivations behind the Training for Jobs announcement - the reasons behind

15



the government's particular choice of strategy, and what it hoped to achieve

thereby.

(i) The process through which the strategy became realigned in a period of
dispute and negotiation which followed the publication of the White Paper, a
consequence of which was the removal of key elements of the original policy
and the addition of new ones.

(ii) The pursuit in practice of these realigned goals, and their effects upon the
bureaucratic structures to which the White Paper was addressed. It is these
developments which illustrate the ultimate effects consequent
upon the introduction of the original policy.

These themes are analysed by means of appraisal against an historical and
theoretical context developed in the early chapters, and by means of empirical
information-gathering in the affected areas, which is presented in the latter chapters of
the thesis.

Chapter 2 provides an historical overview of the development of both the NAFE
and employment/training sectors. It considers the growth of FE after the 1944
Education Act which established its modern legal framework, and the broader
educational trends which shaped its course in the ensuing period. It examines the
institutional framework of LEA colleges, and identifies explicitly the parameters of
NAFE as opposed to other post-school provision, in order to clarify the policy area
under discussion. The chapter goes on to examine historical changes in the training
sector, beginning by analysing key post-war developments which shaped provision,
and then considering the specific role of the emergent MSC within training. The final
section of the chapter outlines recent changes in the NAFE sphere in both education and
training. Whilst it covers areas beyond the thesis' remit, this discussion is important for
the purposes of setting its material in the context of contemporary developments.

Chapter 3 builds on the context established in the previous discussion, and raises a
series of theoretical perspectives which form the foundation of the thesis' argument. A

16



number of key are areas introduced at this stage. First, policy linkages - the manner in
which policy areas are governed by institutions bound to each otherv by resource and
administrative dependencies and separated from other institutions by the absence of
such dependencies, the connections forming definable policy networks. Second,
theoretical perspectives on bureaucracies, the manner in which different institutions
exhibit contrasting characteristics which shape both their administrative and strategic
behaviour and their relationships with other bodies. Third, an analysis of the
relationship between central and local governments, with particular emphasis on the
circumstances in England and Wales. After each of these analyses is presented a
discussion of their significance to NAFE. Thus considered are: the nature of the policy
networks involved in the 1984 legislation; the bureaucratic characteristics of the key
institutions in each network, in particular the MSC, the DES and LEAs; and the effects
of conflict between central and local government on policy in England and Wales in the

run up to 1984.

The above discussions lay a foundation for the remainder of Chapter 3. Firstly,
this presents a critical analysis of the rise of the MSC. This is followed by a section
which considers theoretical aspects of the nature of policy formulation, decision-
making and implementation, setting out an argument for a continuum view of this
process in preference to more simplistic 'top-down' models. These two sections
together, added to the previous discussions, are synthesised in the last section of the
chapter in a critical analysis of the introduction of 1984 White Paper. This considers the
motivation behind government strategy, the means by which it was to be effected, and
the intended outcomes of its intervention in NAFE.

Chapter 4 examines the detail of the White Paper's provisions, their implications
for the NAFE sector, and assesses their underlying meaning in terms of the theoretical
positions developed earlier. It then, through the presentation of new data gathered in
interviews, goes on to examine in detail the response of the MSC and LEAs (and more
particularly their national representative bodies) to the proposed legislation. The most
significant aspect of this is indicated to have been the negotiation of an Agreement
between the MSC and the local authority associations, which brought to an end sixteen
months of dispute prompted by the White Paper. This Agreement is found to have
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substantially deflected the original intentions of Training for Jobs, and shifted the
central issue of the policy innovation to that of planning from one of administrative
control. The realigned priorities became the ultimate definition of the Training for Jobs
policy as it became 'concretised' at the implementation stage. In analysing the impacts
of the White paper, much of the thesis' original empirical contribution focuses upon the
administrative structures and planning procedures which resulted from the provisions
outlined in the Agreement.

Chapter 5 introduces the methodology employed in the major survey work of the
thesis. After first discussing the factors which impinge on choosing a research method,
the use of an iterative approach combining both intensive and extensive research
techniques is considered the most appropriate, The particular methodological
instruments chosen within this framework are then identified, along with an indication
of fhc success with which they were deployed in practice.

The main part of the thesis' empirical survey data is presented in Chapters 6 and 7.
The first of these focuses upon the impacts of the White Paper and the subsequent
Agreement upon the NAFE bureaucracy. This broad objective means in detail an
analysis of the institutional responses of both the MSC and LEAs to the new
conditions, and the effects of this in creating a larger policy network for NAFE, which
combined the elements of the pre-existing employment/training and NAFE policy
networks. An essential aspect in studying this development is the emergent relationship
between the MSC and LEAs at local level during the 1984-89 period. This is
considered in detail, with discussion of, first, the mechanisms of interaction which
were developed through a combination of central policy and local interpretation.
Second, the quality of these relationships, and in particular how this altered through the
period of study. Third, the matter of MSC sanctions provided for in the Agreement, a
highly significant factor in the development of relations. And fourth, particular problem
areas which were experienced by both parties in forging a joint working relationship
and developing new planning procedures - which problems proved the most difficult,

and the extent to which they were successfully overcome.

The discussion moves in Chapter 7 to the planning procedures which emerged in
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response to the NAFE Agreement, and which represent the grounded impacts of
Training for Jobs. Again, the empirical analysis is not a consideration of NAFE
outputs, rather of the administrative processes which shape outputs. In pursuing this it
examines a number of areds in which such processes were particularly significant. The
first section deals broadly with LEAs' NAFE planning experiences, focussing upon the
construction and quality of the Development Plans which were a key element of the
revised policy. It also considers the degree to which these Plans were a product of local
interpretation of the national policy, thus linking to a key theme raised in Chapter 3.

Other sections of the chapter examine arrangements for joint MSC-LEA monitoring
in NAFE, how these developed over time and dealt with the issues of cooperation and
trust central to the newly emerging bureaucratic relationship. The funding of NAFE
administration and the additional resources given to specific projects are likewise
examined, as are the key areas of labour market information (the MSC's major
responsibility under the Agreement) and liaison with other bodies. The final sections
deal with curricular impacts and evaluation. The educational impacts of Training for
Jobs, as modified through the filter of the Agreement, can only be properly measured
by considering their effects on the NAFE courses actually delivered in LEA colleges.
Whilst the thesis is, as noted, primarily concerned with processes over outputs, a
proper analysis of the White Paper's influences cannot be conducted without some
investigation of curriculum change, and the role of the 1984 policy in effecting that

| change. The final section on evaluation develops the analysis of the policy's overall
impacts, by exploring the perceptions of those most involved in its implementation
about the changes which had taken place. It seeks: to identify change; to assess the
relative influence of the MSC's role in bringing this about; to evaluate the level of LEA
support for the Training for Jobs/NAFE Agreement policy several years after the
planning exercise began; and to explore preferred future options, which may both
reveal the level of satisfaction with the status quo at the time of the survey, and provide
pointers to the future of NAFE administration.

Chapter 8 concludes the thesis by a synthesis of the main findings and offers an
overview of the foregoing discussions. It summarises the arguments presented at each

point, and draws together the components of the thesis into a portrait of the conception,
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announcement, amendment and implementation of Training for Jobs in the period
leading up to and including 1984-89. It considers the implications of the empirical
findings for some of the theoretical points raised earlier, in particular their support for
the notion of the policy-making continuum. Finally, it assess the pointers to potential

future work on the subject.

1. Cmnd. 9135, 1984.
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Chapter Two

NAFE in its historical context.

21



2.1 Introduction

Behind the situation at the time of the 1984 legislation is a complex history of
developments in public sector education and training which shaped the various services
then responsible for NAFE. These developments can be sensibly divided into: education
sector developments which occurred under the aegis of the Department of Education and
Science (DES); and developments in the field of industrial training and labour planning,
dealt with by the Department of Employment. This chapter sets the thesis in context by
examining these developments in the period leading up to 1984.

2.2 The further education sector in England and Wales, 1944-84

The present system of education in England and Wales, and of non-advanced further
education as a particular aspect of it, can be traced in its broad origins to the 1944
Education Actl. A major turning point in provision, it renders the subsequent period a
suitable one for the analysis of NAFE history.

The first of the following sections examines the detail of the Act. Subsequent sections
consider the background trends which influenced further education after 1944, the
particular historical developments which transpired in response to these trends, and the
division of further education and its institutions into the NAFE and HE spheres.

2.2 (i) The legal framework of further education

The 1944 Education Act, in addition to establishing a tripartite system of grammar,
technical and secondary schools, conferred for the first time upon local education
authorities (LEAS) a statutory responsibility to provide ‘adequate facilities' for further
education. It defined further education as follows:

(a) full-time and part-time education for persons over compulsory school age;
(b) leisure time occupation in such organised cultural training and recreational activities as are
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suited to their requirements, for any persons over compulsory school age who are able and
willing to profit by the facilities provided for that purpose.2

There was an original intention that LEAs submit 'schemes' to the Secretary of State for
Education (or where appropriate the Secretary of State for Wales) which would detail
proposals on how these responsibilities were to be fulfilled. However, this requirement
lapsed at an early stage, leaving much existing education provision technically wltra
vires3. There existed also some confusion over the extent of LEASs' responsibilities
towards providing for those over compulsory school age a place in a school or college.

In 1981 a working party of officers of the DES, Welsh Office and local authorities
published a report on their attempts to seek a clearer definition of LEA responsibilities in
this area. Entitled The Legal Basis of Further Education 4, the report concluded that the
state of the law was unsatisfactory: given that LEAs had not followed the requirement for
submitting schemes of further education after 1944, their present duties were in doubt.
Amongst other proposals the report recommended that each LEA should have a duty to
ensure that the needs for further education of the client groups in its population were
adequately met. Amendments to the 1944 legislation redefining LEAs powers and duties
were proposed. However, the report did not lead to new legislation, and the position

remained unclear.

The consideration of the statutory framework within which the further education
sector operates is important to later discussions of the possibilities for government
intervention in the NAFE curriculum, and to potential strategies for effecting change. This
theme is picked up in Chapter 3.

2.2 (ii) Trends in English and Welsh education, 1944-84

The changing state-local relationship

The relationship between the central and local institutions responsible for education
delivery was one of the major areas of change in the sector after 1944. The principal
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parties involved in this issue are the central government (embodied in England today by
the DES, in Wales by the Welsh Office) and LEAs. The institutional character of these
bodies is dealt with in Chapter 3, but the discussion here centres on the relationship
between the two in the matter of implementing education policy. This relationship is
enshrined in the idea of a 'national system, locally administered'S, in which the DES or
Welsh Office* is 'a major operational partner, rather than its sole controller'é. The
relationship entails LEAs managing the day-to-day running of colleges and schools,
whilst central departments deal mainly with matters of policy and monitoring, the latter
through Her Majesty's Inspectorate (HMI).

The level of influence of the DES over local provision has not been constant over the
post-war period. Ranson and Tomlinson? identify three distinct phases. The first, 1944-
55, is described as a phase of strong central control in which the Ministry of Education
(forerunner to DES) was clearly the dominant partner. This control involved detailed state
monitoring of local activities, and the use of specific grants through which the Ministry
could determine which items of LEA expenditure received national funding.

The second period identified is 1955-75, during which time the balance of power is
argued to have shifted towards the LEAs, as they discovered the scope of autonomy and
discretion allowed them as the detail of the 1944 Act became ignored. Notably, the
replacement of the specific grant by a general grant (and later by the Rate Support Grant)
allowed greater local control over expenditure.

During the third period, 1975 onwards, the DES is considered to have reasserted its
strength in the state-local relationship against a backcloth of diminishing resources and
demands for greater political realism and responsiveness to national priorities in college
and school curricula.

The true picture is perhaps more complex than Ranson and Tomlinson suggest, as
other actors are involved. At the local level this includes parents, colleges, schools and
local authority Treasurers departments; at the national level, the trade unions, local

*  hereafter referred to as the DES.
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authority associations, the Department of Trade and Industry, the Department of
Employment and the Manpower Services Commission (MSC). Crucial to the present
thesis is the understanding of the public education bureaucracy as a policy network in
which a range of actors operate. Changes in the balance of this sector are a fundamental
issue, and should not be simplified to the relationship between LEAs and the DES. These
points are raised more fully in Chapter 3.

In the meantime, a classification into the periods above can, with the caveats outlined,
be useful in charting the broad post-war changes in central influence over administrative

control in education.

One more recent significant development to add to these is the reintroduction by DES,
in the Education (Grants and Awards) Act of 1984, of specific funding to certain
identified areas of the curriculum in the form of Education Support Grants (ESGs).
Though the size of these as a proportion of total DES expenditure was small (rising from
around 0.5 per cent at the time of their introduction to around 1.0 per cent in 19868), they

were nonetheless symptomatic of the direction of change current at the period of study.
Demographic change and diminishing resources

Two major forces operating upon educational change are related to the resources available
to the education service: demographic change; and spending cuts caused by government
policy and world economic recession. In 1984 the number of students in all age-groups
was declining following the baby-boom of the 1960s, the peak in each age group coming
at a different time.

The effect of this decline in numbers was a reduction in funding at all levels, the
calculation of which was dependent upon student numbers. Added to this was a quite
independent contraction in the funding given to education as a matter of policy, in marked
contrast to the financial expansion experienced in the sector throughout the post-war
period until circa 1976.

The advent of the world recession in the mid-1970s, in particular the effects in Britain
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of oil price increases in 1973 and the IMF loan crisis in 1976, led to a reduction of
government spending in education as well as many other areas. This contraction was
exacerbated after 1979 by the monetarist policies of the incumbent Conservative
government, and the financial regime under which the education service now operated

was more austere than it had been during much of the post-war period.
The growth of unemployment

The single element of post-war change which has been perhaps most significant to the
field of non-advanced further education is the rise of unemployment after the mid-1960s,
and particularly in the late 1970s and early 1980s. Whilst the overall jobless total
increased dramatically, from around 500,000 in 1973 to well over 3 million by 1984,
unemployment amongst young people rose at four times the rate for the population as a
whole 9. These figures are illustrated in Figure 2.1, which shows the overall
unemployment rate between 1974 and 1984, and Figure 2.2, which indicates fluctuations
in youth unemployment (school leavers) between 1976 and 1983.

Worries about the possible implications of mass youth unemployment, in social and
educational as well as employment terms, had by 1984 raised the issue of state provision
for the 16-19 age group (the major NAFE client group) very firmly to the forefront of
contemporary political and educational debate.

Changing attitudes - the rise of vocationalism

The broad underlying changes mentioned so far were variously the cause and
consequence of changing attitudes towards education since the 1944 Act. These shifts can
be summarised as: a transition from optimism about the possibilities for educationally-
inspired change to disillusionment over these, leading to a political schism from a broad
consensus to ideological diversity; and the rise of what may be termed vocational realism

at the expense of academic idealism.

It is the latter that concerns us most here. Having once been considered an

educational backwater, further education came to the forefront in an educational debate
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Figure 2.2: Unemployed school leavers. 1976-83
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over a vocational approach which emerged in the mid-1970s. Largely this was prompted
by growing unemployment, which forced policy-makers to address the problems of those
school leavers whom the academic system was failing, and whose plight was becoming
less easy to ignore. Many observers felt that the school curriculum emphasised academic
at the expense of technical and vocational skills, aimed as they felt it was at the narrow
group destined for higher education10.11,12, These views were echoed by the then Prime
Minister James Callaghan in a keynote speech at Ruskin College in 1976, which
prompted a Green Paper on the subject in 1977 - Education in Schools: a consultative
document - and the beginning of what he coined the 'Great Debate'. Callaghan pointed to
the inadequacy of the education service's input to vocational training, accusing it of

failing to equip pupils with the necessary basic skills and attitudes to enter work
and that schools and colleges had

begun to fail in their responsibility to the nation's economy!13,

He called for this Great Debate to address these problems and formulate policy responses
which could provide solutions.

Whilst much of the discussion centred on schools, this debate was equally relevant to
the further education curriculum. The_view that

parental 'interests’ were to be represented by the state's rational organisation of the school-to-
work transition, and the matching of appropriate skills and aptitudes to the needs of the labour
market 14,

a view which

formally set the seal on the school-work bond as the rationale for schooling

very much involves and affects further education, always a crucial staging post between

compulsory schooling and the workplace.

It is arguable whether the Great Debate initiated or merely typified the shift towards
vocationalism. Some have claimed that it ‘at best accentuated an already well-established
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trend'15, and that these attitudes had existed before 1976 without having any significant
influence over educational change. Whether one sees Callaghan's move as decisive, or
agrees with Gleeson16 that it was simply the collapse of work which ‘completely
undermined our traditions of schooling', a fundamental alteration in approach is evident
after 1976. In the 1977 Green Paper and subsequent goverﬁmcnt material, references to
the egalitarian ambitions for schooling were no longer present; the political significance in
these new attitudes being evident in the support received from Rhodes-Boyson and other
right-wing 'realists'17.

With changing government attitudes to the role of education, which intensified after
the election of a Conservative administration in 1979, new programmes, initiatives and
agencies reflected a rapidly developing relationship between the education world and
government institutions outside the traditional education sphere. These are picked up in
section 2.3 which details the rise of the MSC.

Before that, the following section considers more detailed developments which took
place within the further education sector since the 1944 Act.

2.2 (iii) Specific developments in post-war further education

The number of students attending further education courses rose rapidly since the mid-
1940s,from 1.6 million in 1946 to 3.5 million in 198018, This dramatic rise in numbers
was matched by an increasing diversity and complexity in college courses. The plethora
of vocational education and work-related training provided for the school-leaver and
young adult population in the late 1970s and early to mid-1980s has been described
variously as a 'rich and varied tapestry'19, a 'confusion'20, 'a jungle'21, and a 'non-
system'22, Dent23 suggests a reason for this in the 'almost limitless possibilities' inherent
in the wording of the 1944 Education Act which governs the extent of LEA autonomy

over the nature of local provision*.

see section 2.2(i)
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In order to analyse this diverse array of courses and programmes, it is helpful to
examine specific developments in FE 1944, The first of two sections on this which follow
deals with the period 1944-76, the second covering the period 1976-89.

Developments in further education, 1944-76

The response made by LEAs to the requirements of the 1944 Education Act is analysed by
Cantor and Roberts24 by means of a division into three time periods, which subdivide the
1944-76 phase.

The first of these, 1944-56, saw the establishment of County Colleges in 'technical
education’ was provided for the 15-18 age group (15 being the school-leaving age after
1947). By 1956 three main types of college had developed: Regional, Area and Local
Colleges, the first of these offering the most advanced courses. A fourth type, Evening
Institutions, dealt mainly with adult recreational activities. However, there developed no
rigid division between colleges into advanced/non-advanced or specifically 'work-related’
provision, a matter of significance in considering the 1984 legislation.

Much of the provision was delivered in the form of day- or block-release, which the
1944 Act sought to promote strongly in order to avoid a repetition of the weak response
made to a similar measure in the earlier 1918 Education Act. Dent25 notes a dramatic
increase in the number of young workers released for part-time education or training,
from 41,500 in 1939 to 600,000 in 196626, Clearly, the new Act was having a greater
impact than the old, and the further education sector was becoming firmly established as a
major area of LEA provision. Although still, it must be stressed, well behind schools

provision in terms of LEA priorities.

The second of the three phases under discussion is 1956-63. In this period ten of the
Regional Colleges became Colleges of Advanced Technology (CATs). The Education
Minister of the time 'sequestered these from the LEA province'27, making them direct
grant institutions in 1962, which was the first step in their later elevation to university
status.
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A distinction needs to be drawn here in the age-group of the students attending these
colleges. Whilst local technical colleges aimed heavily at providing for the 16-19 cohort,
along with mature students and those seeking recreational courses, CATs were aimed
primarily at post-18 provision, frequently at the advanced level, and operated in much
wider catchment areas. These differences were never clear-cut, reflecting the blurred
boundaries of a further education system which developed more through a form of
organic growth than any kind of planned strategy coordinated at national level. It is
significant that the period under discussion here coincides with that referred to in section
2.2(ii) in which LEAs supposedly enjoyed the greater power over education provision
compared with central government, i.e. 1955-75. The college curriculum, its shape and
mix of educational levels, was being determined locally, and government intervention
took the form of building on what the LEAs had created. This is of considerable
importance in analysing the approach taken to central intervention in NAFE in the 1984
White Paper, as will be discussed in Chapter 4.

Following the publication of the Robbins Report on higher education28 in 1963, the
CATs and remaining Regional Colleges were recognised as being primarily providers of
higher education and were transformed into universities and polytechnics. Meanwhile, the
Industrial Training Act of 1964 was passed. Its implications for the training sector are
considered in section 2.3(i), but here it is important to consider its impacts upon NAFE.
Described in 1972 as 'one of the most far-reaching measures dealing with this sector ...
during the last twenty-five years'?9, it transferred a large share of training responsibility
from industry to the state (the state, in this context, being represented by the public sector
further education service). The intention was to greatly increase the amount of part-time
training in day- and block-release courses, and to ‘improve the working liaison between
colleges and industry'30,

Despite these high hopes, however, the number of 15-18 year olds receiving day-/
block-release training increased only marginally in the period 1964-70, from 19 per cent
to 24 per cent31, Given this, the intended ‘close liaison' between the education service

and industry appeared not to have yet materialised.

Nonetheless, expectations for the future were optimistic. In 1972, the White Paper
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Education: a Framework for Expansion confidently recommended an expansion in the
further education sector of over 100,000 places, raising the total number in public sector
colleges to around 375,000 by 1981. This confidence was not to be matched by events
during the 1970s.

Further education, 1976-84

The three periods used in the previous section were initially suggested by authors writing
in 1972. After that time much changed, a radical transformation being worked on further
education in the period 1976-84 by the factors outlined in section 2.2(ii). The
repercussions of the Great Debate led fairly promptly to the implementation of post-16
policies by the MSC*. Measures such as the Youth Opportunities Programme and later the
Youth Training Scheme began to change the face of further education, introducing to it
many new students with which it had not previously dealt. It has been contended that the
main beneficiaries of further education in the late-1960s and early 1970s were more able
middle-class students using it as a second chance (or second choice) route into
employment or higher education, the less able and 'unemployable’ youngsters being
largely neglected32. This left a gap in provision which, as will be seen, the MSC marched
into decisively, and it was arguably only in response to this move that the education

service woke up to its wider responsibilities.

It would be unfair to suggest that the education institutions had not been active in this
area, however. For example, the Certificate of Extended Education (CEE) was a DES
initiative already in place in 1976. Analogous to a Certificate of Secondary Education for
candidates of greater maturity, this programme was initiated in pilot form in 1972. Whilst
it made provision for post-16 candidates of lesser ability, as a single subject course it was
not considered to be very compatible with further education progress and tended to be on
offer more commonly in sixth forms than colleges. Nonetheless, the DES was making
provision for more 'vocational' type courses in response to the Great Debate before the

MSC stepped in ahead of it with proposals for the Youth Opportunities Programme.

* see section 2.3.
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Whilst some moves had occurred before the MSC initiatives, therefore, the latter
prompted a much greater education service response, bringing forth a whole crop of new
courses and qualifications in the NAFE field. Examples were those courses examined by
the City and Guilds of London Institute (CGLI) and the Business and Technical
Education Council (B/TEC). Amongst these were CGLI's Foundation Course, its 365
course and its Certificate in Vocational Preparation (General), which started in 1981-2,
and B/TEC's General Course.

Furthermore, attempts had been made within the education service to unify courses
into a single qualification in order to simplify a rather complex pattern of provision. The
Keohane Committee recommended in their Report (1979) that CEE should be introduced
universally, but the Further Education Unit (FEU), an advisory body to the DES set up in
1977, produced an alternative proposal in its report A basis for choice 33. The latter
recommendations were favoured by DES and eventually incorporated into its booklet,
17+, A new qualification 34, This proposed a new Certificate of Pre-Vocational Education
(CPVE), which has been described as a compromise plan centred around A basis for
choice 35,

These developments were not to bear fruit until after 1984. In the meantime the
initiative for change in further education was seen to be very much in the hands of the
MSC. Its activities are considered further in section 2.3 below. This section is concluded
by a discussion of three further areas crucial to the thesis' remit: the division of FE into
NAFE and AFE,; the structure of LEA colleges; and the identification within that structure
of 'the NAFE college'.

2.2(iv) NAFE in further education

Definition of NAFE

The term non-advanced further education (NAFE) was first coined in the early sixties in
order to distinguish this type of provision from both compulsory schooling and advanced

further education (AFE), otherwise known as higher education (HE). More specifically,
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NAFE can be defined as courses provided for students above compulsory schooling age
up to GCE 'A' level and its vocational equivalents.

The LEA college network

The sections above have dealt with various aspects of the development of LEA institutions
providing further education. It is important at this stage to present a portrait of the collége
network which the 1984 legislation addressed. The post-war evolution in college types
had by 1984 progressed to the stage where four broad types of institution were operated
under local authority control. These are listed below, along with the number present in
each category (1980 figures36):

i) Polytechnics - dealing almost exclusively with higher education (HE) - 30 institutions;
ii) Colleges and institutes of higher education - mainly providers of HE - approx. 70 institutions;
1ii) Colleges of further education - mainly providers of NAFE - approx. 500 institutions;

iv) Evening institutes - providers of adult leisure and recreational courses - approx 5,300
institutions.

This is a simplified list, a range of other terms existed, including ‘colleges of further and
higher education’ and 'tertiary colleges' (combining sixth-form with NAFE work) among
others. This suggests that the range of further education colleges represented something
closer to a continuum than a division into strict groups. There being no clear rules
governing nomenclature or scope below the polytechnic level, the 'organic' evolutionary
development referred to earlier had created the slightly baffling array of college types in
existence. As has been noted elsewhere in the context of HE providers,

individual colleges and institutes vary both according to the proportion of advanced work which
they provide and also the types of courses which they offer, depending partly on the nature of the
institutions which went to make them up and partly on the way in which they have developed
over the past few years. 37

To reverse this notion, NAFE colleges would be defined negatively as being those
institutions which did not offer a significant amount of HE courses, although NAFE itself
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was taught across a whole range of college types. It is clear from this analysis that no
simple portrait of 'the typical NAFE college' can be drawn. However, the bulk of NAFE
was taught in colleges which fell into the third category above, colleges of further
education. It is this type of institution that the discussion of colleges in this thesis will
mainly refer, although the diversity and complexity of college types must always be borne
in mind.

Having considered much historical and contextual detail concerning developments in
the education sector in the post-war years up to 1984, it is necessary now to turn to the
parallel (and related) evolution of the training sector over the same period.

2.3 _Tt .war industrial traini tor in_Eneland and Wal

The implications of government-inspired intervention by the MSC in NAFE in 1984 can
be properly understood only in the context of the values which the Commission was
introducing from the industrial training sector. In order to furnish such an understanding,
the following sections detail the relevant historical elements lying behind the status quo in
1984, whilst the meaning of these developments is examined more theoretically in
Chapter 3.

To understand the more recent developments in the rise of the MSC, it is pertinent to
examine the post-war history behind these. This is approached here by recourse to
sections dealing with: (i) the period up to 1964, the provisions of the Industrial Training
Act of that year and its continuing effects up to the creation of the MSC in 1973; and (ii)
the period of MSC growth in the decade leading up to the White Paper Training for Jobs
in 1984.

Important themes developed here which instruct the thesis' subject include: temporal
shifts in responsibilities over training provision between public institutions and private
industry - how this developed over time, shaping attitudes over who should influence
curriculum design in NAFE; the basis of funding for public sector training; background to
the establishment of an interventionary national training body, identifying the MSC's
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antecedents.

2.3 (i) Industrial training before 1974

Prior to the second world war, industrial training was delivered almost entirely by
employers, agreement with the trade unions, and mainly in the form of apprenticeships.
Associated with these were long indentures, through which trainees on low wages were
tied to companies for periods sometimes lasting many years. The overall amount of
training in England and Wales was not high, and varied between industries and from firm
to firm, more training being undertaken in the heavy industries than, for example, the
distributive trades38. This situation continued after the war and up to the early sixties, at
which time only 20 per cent of male school leavers, and only S per cent of females,
undertook any form of skills training at all39.

Concern grew in the early post-war period about training, as even for those in receipt
of it, the quality and length of time devoted to it were

for the most part unsatisfactory, being mainly related to obsolete ... skills40,

Worries about the use of trainees as cheap labour, and union opposition to the training of
large numbers of young people who might flood the labour market and depress wages,
hindered the improvement of training provision. At the same time, improvements in
trainees’ rights in the form of better wages and shorter indenture commitments were
eroding employers' incentives to train. Increasing awareness of the serious problems
facing the national training system led to a report being produced by the Carr Commiittee,
entitled Training for Skill: Recruitment and Training of Young Workers in Industry , in
1958. This advocated revised apprenticeship requirements and improved links between
education and industry, and criticised the restrictive nature of apprenticeship schemes.
The Report led to the creation of the Industrial Training Council (ITC). This body, which
represented employers, trade unions, the nationalised industries, government and the
further education sector, can be considered an ancestor of the MSC, being the first attempt

to centralise responsibility for training in a single national authority. Intended to raise
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training standards, it achieved little more than an increase in the number of Government

- Training Centres (these had been set up as a wartime measure in 1917).

However, the serious concerns being expresséd about national training provision
led to further action under Harold Macmillan's Conservative administration. In 1962 a
White Paper, Industrial Training: Government Proposals , pointed out the inadequacy of a
system in which all firms benefitted from training, but in which the responsibility for
funding fell on only some of those firms. This was followed up in 1964 by the Industrial
Training Act , which first introduced the notion of collective provision for industrial
training arrangements. The aims of the Act were to improve the amount and quality of
training, and to share its costs more evenly. Its principal measure was the establishment
of over twenty Industrial Training Boards (ITBs), each responsible for a particular sector,
overseen by a Central Training Council (CTC), which took on the role of the ITC and
comprised a similar combination of representatives. The precise number of ITBs varied
over time: in 1969 there were 26, a figure which fluctuated to 23 by 1981. Each ITB was
empowered to generate income by means of a levy charged as a percentage of the payroll
of each firm in its sector. Grants would be paid to firms who offered training, thereby
intending to promote training by financial incentive rather than by government
exhortation.

Criticisms of the Act from employers were loud and, apparently, powerful, as in
1971 a Green Paper was published by the Heath Administration entitled Training for the
Future , which conceded most of the protestors’ case. Despite this, the subsequent
Employment and Training Act of 1973 largely perpetuated the existing system.

Most significant to the present work was the 1973 Acts new proposals. These were
for the establishment of three new bodies: the Employment Services Agency (ESA); the
Training Services Agency (TSA); and the Manpower Services Commission. These

developments are dealt with in the next section.

The 1964 provisions and their amendments largely met their demise after the election
of the first Thatcher Administration in1979. In 1981 a new Employment and Training Act
made provision for the abolition of the ITBs. Later the same year sixteen of them were
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pushed into the voluntary sector by the withdrawal of government support.

2.3 (ii) The rise of the MSC: 1974-84

The Manpower Services Commission, having been established by the Employment and
Training Act of 1973, began its life on 1 January 1974. Accountable to the Department of
Employment, it was intended to oversee the operations of the ESA and TSA. It has been
described as a 'constitutional innovation'41, through its having been given executive
responsibilities rather than being purely advisory. Herein lies a crucial distinction with its
predecessors, the ITC and CTC.

The new body was firmly rooted in the corporatist tradition of the post-war
consensus politics still current at the time. It has been described as the 'brainchild’ of the
TUC42, who pressed for a body whose responsibilities would extend beyond training
into employment services, job creation and national manpower planning. When the Trade
Union Congress (TUC) had persuaded the Confederation of British Industry (CBI) ‘at the
last minute' that together they could run such a body, the Prime Minister agreed to the
proposal.

The structure of the resultant MSC comprised a ten-strong Commission supported by
an executive arm, the Office of the Manpower Services Commission (OMSC). The
Commission comprised a membership representative of the CBI (three Commissioners),
the TUC (three Commissioners), with Commissioners from the education service and
local authorities and the Chairman making up the total. The notion behind this was that it
would create partnership and co-operation between the various bodies operating in the
field of employment.

The OMSC originally employed only 40 staff, given that its duties were no more than
to service the Commission and oversee the operations of the ESA and TSA. These much
larger bodies employed 13,000 and 3,000 staff respectively, and largely accounted for the
£125 million annual budget.
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The first Chairman of the Commission, 1974-76, was Dennis Barnes, and in this
period the first signs of renewed high unemployment created a demand for special
employment measures in which the MSC became increasingly involved. In the mid-1970s
its activities were aimed at restoring full employment43, The Job Creation Programme
involved various individual schemes and was launched in October 1975, followed by
such other schemes as the Work Experience Programme (1976) and the Special
Temporary Employment Programme. Activities involved amongst other things
community projects funded to provide work for the long-term unemployed, a later

example being the Community Programme.

As the 1970s wore on, however, it became increasingly apparent that the employment
situation was going to get worse before getting any better: new policies were needed to
address the rising problems of unemployment in general, and of rapidly increasing youth
unemployment in particular. In 1976 Barnes was replaced as MSC chair by Richard
O'Brien. This proved a crucial year in the development of the MSC. After Callaghan's
Ruskin speech had put vocationalism firmly on the public agenda®*, the MSC published
two significant papers, Training for Vital Skills 44 and Training for Skills: a Programme
for Action 45. The same year saw proposals from the DES under the then Secretary of
State Shirley Williams that it should organise a major programme of youth training and
work experience to combat the rising problems . This prompted the drafting of another
MSC report Young People and Work , which was published in the Spring of 197746,
This came to be known as the Holland Report, after its author, and advocated a similar
scheme to that being proposed by the DES but to be run under the aegis of the
Commission. The MSC version was favoured by the Callaghan government, and the
Commission went on to develop the Youth Opportunities Programme (YOP), which
began on 1 April, 1978. It aimed to provide a range of courses for around 250,000
youngsters in the 16-18 age-group, and the programme involved a three-month off-the-
job training component. Whilst much of this was conducted elsewhere, a significant
proportion was provided in LEA colleges, and this can be identified as the point at which
the MSC first became significantly more closely involved in funding NAFE. Similar
training in public sector NAFE colleges was offered to adults under the MSC's Training

see section 2.2(ii).
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Opportunities Programme (TOPS), which had been in place prior to the Commission's

inception, and for which it took over responsibility in 1974,

In terms of the Commission's internal shape, the period 1974-8 had seen much
restructuring. Its size and budget had grown with its increasing importance. The special
employment measures, originally organised by the OMSC, were handled by a new
Special Programmes Division (SPD) when they grew in scale. In 1978 the ESA and TSA
became subsumed into the organisation as the Employment Division (ED) and the
Training Division (TD), consolidating the MSC as an increasingly significant and
powerful national body. Its headquarters moved from London to a new large base (with
room for expansion) at Moorfoot in Sheffield. Numerous departmental restructurings
took place in the following years. The issue of the MSC's internal structure is taken up in
Chapter Six, where those parts of it which have become involved in NAFE are more

closely examined.

The MSC budget grew dramatically through the seventies, as indicated in Figure 2.3.
This indicates that the actual rise had considerably exceeded the Commission's own
(1974) projection of future expenditure by 1979, and the annual budget rose even more
rapidly thereafter. MSC-funded provision was expanded at 'an unprecedented pace'47.
There developed a wide network of training workshops, community service programmes
and Information Technology Centres (ITeCs).

The election of the first Thatcher government in 1979 caused a shake up in public
policy from whose ramifications the MSC did not escape. A major programme of cuts in
public expenditure included a proposed decrease in the Commission's budget in the
period 1979-84 of £94 million, an 18.5 per cent cut48. The members of the new
administration seriously considered abolishing the Commission,

the creation of a Conservative Prime Minister their leader had ceased to admire and the expression
of a consensus they despised49.

However, the MSC moved fast to outflank these changes. After establishing a
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Review of the Employment and Training Act, the Commission expressed opposition to
the proposed cuts, claiming instead for itself a more prominent role in managing
employment and training measures. This view it backed up in May1981 with a major
document emanating from the above Review, entitled A New Training Initiative50. A
paper set to become a key element in eighties' training policy, it comprised three major
proposals:

o to develop skill training to cnable young people entering at different ages with different
qualifications to acquire agreed standards of skill appropriate to jobs available and to provide
them with a basis for progression through further learning;

(i)  to move towards a position where all those under eighteen years of age have the opportunity
of full-time education or a period of work-experience with skill training;

(iii)  to open up opportunities for adults to acquire, increase or update skills during the course of
their working lives.

The requirements for the achievement of these proposals were identified as: a statutory
machinery to provide for employer and union involvement; co-operation with the

education services; and adequate funding, from both government and employers.

The MSC paper was issued under the Chairmanship of Richard O'Brien. Shortly
afterwards he was replaced by David Young, 'a shrewd and ruthless Thatcherite
strategist'S1, In December of the same year, in a turnaround in its attitude to the funding
of the MSC, the government took on board the above proposals, and issued a White
Paper entitled A New Training Initiative: A Programme for Action .

The principal NAFE-related measure announced in the White Paper was the
introduction of a new Youth Training Scheme (YTS), designed to replace the Youth
Opportunities Programme. After an early period of success, this had become subjected to
a widespread criticism as a palliative measure which exploited young people for cheap
labour whilst offering them little in the way of genuine training. The new scheme sought
to head off such problems by guaranteeing a minimum period of thirteen weeks off-the-
job training in the year-long programme, which was to be provided either in further
education colleges or in private training establishments. Negotiations between the CBI
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and LEAs led to college fees being discounted by a third for YTS trainees.

The scheme was divided into three Modes, A, B1 and B2. The last of these,
accounting for around five per cent of the whole YTS cohort, involved schemes run
mainly by LEAs or individual colleges. It offered places to those who had not been able to
secure a place on an employer-based scheme, and contained a high proportion of
disadvantaged groups amongst its clientele. This boosted the take-up of college-provision
already connected with Mode A.

The measures announced in A New Training Initiative also led to a changed form of
provision for those over 18, the Adult Training Strategy (ATS). The ATS was not
devised as a single scheme but a set of proposals, aimed at all parties involved in adult
training, to boost its flexibility and adaptability.

The above programmes accounted for the MSC's financial involvement in NAFE by
the turn of 1984, It was estimated by the government in this year that the Commission
was spending 'about £90 million as a customer, direct or indirect, on NAFE courses or
services'. This compares with £875 million total expenditure on YTS and the £250
million of MSC money being spent overall on adult training programmess2,

One other significant MSC programme affecting the NAFE sector was announced
prior to 1984. On 12 November, 1982, the Prime Minister announced quite unexpectedly
the introduction of a new programme for 14-18 year-olds, to be called the Technical and
Vocational Education Initiative (TVEI). The announcement had been preceded by none of
the more usual consultation procedures seeking the consent associated with education
initiatives hitherto. To commence in pilot form in September 1983, TVEI was to be run
by the MSC in conjunction with LEAs, who were invited to tender for pilot funding. As
well as marking the first involvement of the MSC in compulsory schooling, this was to be
a further avenue of its influence over further education once the first cohort of TVEI
students reached the post-16 stage.

By 1984 it had become quite apparent that the MSC had advanced its importance and
influence far beyond its modest origins as the overseer of the ESA and TSA, extending its
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role widely in the sphere of industrial training and, increasingly, of education. The
original brief of the Commission was 'to help people train for jobs ... and to help
employers find suitable workers's3, and to plan policy for the ESA and TSA. Having
stepped well beyond this, it had come to impinge upon policy areas previously handled
solely by the DES and LEAs. The implications of this development, and the factors which

have driven it, are considered more fully in the next chapter.

Before turning to such closer analysis, it is first necessary to outline the more recent
changes which have occurred in the fields of further education and training between 1984
and the present, which go beyond the remit of the empirical analysis to be presented here.
These serve to complete the historical picture, and indicate how the work here connects
with contemporary developments.

2.4 Recent changes in the NAFE sphere
Education

The long-running plans to introduce a new vocationally-relevant qualification into further
education referred to in section 2.2(iii) finally bore fruit in 1984. At this time the CPVE
was introduced in pilot form. This course, intended to unify the complicated array of
vocational qualifications on offer, was overseen by both CGLI and B/TEC. Introduced
fully in September 1986, it was described as a case of 'the DES strikes back's4 in the face
of the MSC incursion into the post-16 sector, although its capacity for bringing about

change was called into question.

A more significant development on the qualification front has been the establishment
of the National Vocational Qualification (NVQ), overseen by the National Council for
Vocational Qualifications (NCVQ). This body was established by the 1986 White Paper
Working Together - Education and Training. It was intended to co-ordinate all educational
and training qualifications below degree level, linking them to a system of four grade
bands, NVQ I-IV. The purpose was to reduce confusion and boost the recognition by
employers of vocational qualifications, and also to benefit trainees and students by 45
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providing greater flexibility, accessibility, and comprehensibility. By integrating
certification and accreditation of previously unconnected areas, it aimed to improve
progression through knowledge and skill areas. The NCVQ was not given responsibilities
for examination or validation, but was rather intended to coordinate the work of bodies
already established in those fields.

The same White Paper announced a national extension of TVEI, which hitherto had
existed only in pilot form. This was to be carried out over a ten year period commencing
in the autumn of 1987. Despite earlier assurances that the running of the programme
would be handed over to the education sector, the White Paper indicated that the extension
would be administered by the MSC 'working closely with DES and HMI'. This provides
further evidence of the MSC's ascendancy at this time, of a greater government trust

invested in the Commission than in the education service.

In October of the same year the new Secretary of State for Education, Kenneth
Baker, announced the establishment of twenty City Technology Colleges, a new idea
intended to boost vocational education. To be based in central city areas, and aimed at the
11-18 age group, these were to be funded directly by central government and run by
educational trusts. Whilst offering a full programme of secondary education, the curricula
of these schools were to place greatest emphasis on technology, science, business studies
and design35. These proposals received a critical response in some quarters, being seen as
a divisive and discriminatory development which would provide expensive facilities for a
select few whilst denying opportunities to the majority. At the time of writing only a
limited number of these colleges had yet become established.

Another major development to substantially affect the further education sector was the
removal from LEA control (initially only in England) of higher education institutions, a
measure announced in the 1987 White Paper Higher Education: Meeting the Challenge 56,
This involved 29 polytechnics and 28 of the larger colleges whose courses were wholly
or largely at advanced level (as noted earlier, no clear cut division between AFE and
NAFE colleges exists). A new body, the Polytechnics and Colleges Funding Council
(PCFC) was set up to oversee the planning and funding of these institutions. The main
effect of this on the NAFE sector was a reduction in LEA responsibility for colleges
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nationwide. The AFE courses which remained in the LEA sector were also to be overseen
by the PCFC, and conversely LEAs were to contract with PCFC colleges for the
provision of such NAFE courses they still required.

The most significant recent educational development affecting the field of NAFE
planning and administration, and a development pertinent to this work, is the Education
Reform Act of 1988. A wide-ranging document the legislation dealt with issues as diverse
as the new National Curriculum for schools and the abolition of the Inner London
Education Authority. In the NAFE sphere, there were two major developments, one
involving college governance, the other dealing with the planning and resourcing of

NAEFE provision.

The new bill announced changes in the constitution of college governing bodies
affecting their size and composition. A governing body of 20-25 members was
considered 'sufficient to allow an appropriate balance of the main interests to be
represented'S7. At least half of these were to represent business and employment sector
interests (including a small trade union component), whereas no more than a fifth were to
be representatives of the LEA.

In terms of planning and resourcing NAFE, two linked measures were introduced by
the bill. On one hand LEAs were required to delegate responsibility for college budgets to
the newly constituted governing bodies, reflecting the government view that all
educational institutions should be given as much freedom as possible to manage their own
affairs. At the same time it recognised 'the importance of proper planning and
coordination of further education provision both between colleges and in relation to
neighbouring schools'8, In consequence of this recognition, responsibility for strategy

and planning was to remain in the LEA's hands.

The bill required that each LEA should submit to the Secretary of State for Education
a scheme for delegating 'extensive financial powers and responsibilities' to its colleges
within a continuing framework of strategic planning by the LEAS9. The Secretary of State
would be empowered to approve, amend or reject such schemes, and impose one should
an LEA fail to respond. This echoed the 1944 provision for LEAs to submit FE schemes,
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only in the modern case there was less scope for them to avoid the requirement.

In recognising a strategic planning role the Bill largely solidified into statutory form
the process which had been developing under the NAFE Agreement since 1985. Some
commentators expressed concern about LEAs’ ability to continue to plan effectively when
they no longer had control over college budgetsé0. A statement made by some senior DES
officers recognises that the Act set up a tension between the college and its LEA, but that
the government believed this to be a ‘creative tension'sl. How successfully or otherwise
these tensions are resolved is a matter yet to be determined. Of more certain advantage is
the establishment of a clear legal framework for FE, something which the sector had
previously lacked.

Clearly, the experience LEAs and colleges gained from the operation of the NAFE
Agreement* has influenced government thinking to a substantial extent. The point has
evidently been reached where the strategic coordination of NAFE is widely recognised as
a desirable, workable and effective procedure for achieving educational goals.

Changes in the training sector

One of the national institutions most central to the discussion in this thesis is the
Manpower Services Commission. It is highly significant to this discussion, therefore, to
note that a series of major changes have taken place which have completely altered the
shape of the body which - was in 1984 being asked 'to extend its range of operation so
as to be able to discharge the function of a national training authority'.

The first major alteration in the Commission's structure came in the summer of 1988,
when the Secretary of State for Employment, Norman Fowler, announced that the
employment services division was to be subsumed into the Department of Employment
(DE) bureaucracy, in accordance with the most recent Conservative election manifesto.
The remainder of the former body was renamed the Training Commission in recognition

of its new, slimmed-down role. This name proved to be short lived, surviving only -

see Chapter 4
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through a summer which witnessed extensive and sometimes bitter arguments about the
newly proposed Employment Training Scheme for adults. This scheme replaced the Job
Training Scheme, which had in turn been a fairly unsuccessful replacement for the TOPS
programme in 1985. The main opposition was from the TUC, whose reservations
stemmed from the proposed form of trainee allowance on the scheme, which was to be

linked to unemployment benefits.

The TUC's role in the Commission had been previously criticised as legitimising
government measures without significantly influencing policy62. Now, when according
to some it had become sufficiently weak to be dispensable in the eyes of the government,
it took a stand on Employment Training at its annual Congress in September 1988,
refusing to co-operate in the running of the scheme. Fowler promptly announced the
abolition of the Commission, and its replacement by the Training Agency. This was
effectively the same institution, minus the Commission, to be overseen directly by the
DE. Thus fell one of the last bastions of tripartist corporatism, about which it was

commented at the time:

What is remarkable is not that a Tory Employment Secretary has killed it off, but that it should
have survived for so long. For a decade it rode the resentment of many and the enmity of a very
powerful few.63

The abolition of the Commission was formally announced in the White Paper
Employment and Training in the 1990s , published in December 1988, in which another
reason contributing to the Secretary of State's decision was revealed. This was the
announcement of a new system of training delivery based on local bodies representative
of employer and other interests. To be called Training and Enterprise Councils (TECs),
these are set to take over responsibility for most of the programmes formerly run by the
MSC and more latterly the Training Agency, as well as coordinating local training
activities. The Training Agency is set to continue, its local branches likely to serve the
executive functions of the new TECs, whilst its regional and national operations will
continue to coordinate training policy at a wider scale. Significantly for NAFE, those
areas of the Training Agency's activities which deal with education, largely NAFE
planning and TVEI, are not to be handed over to the TECs. In consequence this Training
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Agency responsibility is to be conducted at Regional Office level.

A further very significant change is the discontinuation of the annual contract between
the Training Agency and LEAs, the lynch-pin of the NAFE Agreement. Now that LEA
obligations to conduct strategic NAFE planning are determined by the schemes of
delegation submitted to the DES, such a change can be characterised as a reversal of the
earlier 1980s trend which saw educational influence slipping away from the education
policy sector and increasingly into the MSC orbit. Some of the worst fears of those

commentators who lamented this development would thus appear to have been averted.

The upshot of all these developments, the restructuring of the MSC and of the
provisions of ERA, leave the planning and administration of NAFE in a position very
different to that experienced between 1984 and 1989. The experiences of that period have
had a clear impact upon the future direction of the sector, and are likely to influence
NAFE policy-making for some time to come. The findings of this thesis, in illuminating
various aspects of this experience, substantially contribute to the foundations upon which
such future policy-making can be based.

This chapter has detailed the historical developments in both education and training
which have impinged upon the area of NAFE provision addressed in this thesis. Having
provided this context, the next chapter turns to a more explanatory analysis, which seeks

to uncover the mechanisms which underlay these events.
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Chapter Three

The policy context: perspectives on policy-making and bureaucracies.
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3.1 Introduction

The 1984 White Paper Training for Jobs announced a new policy for the provision of
non-advanced further education. It marked a major policy shift from any past FE
legislation, and reflected the adoption of a wholly new strategy in the pursuit of policy
in this area. The legislation embodies a strategic central government initiative aimed at
restructuring the basis of NAFE delivery in England and Wales. In order properly to
understand the nature of the underlying strategic objectives it is necessary to extend the
discussion of the previous chapter to explore the underlying theoretical context within
which this policy initiative must be viewed. Such a discussion, crucial to explaining the

significance of the White Paper, is presented in this chapter.

The policy context to the White Paper embraces a number of areas which explain
(a) the relative circumstances of the education service institutions and the MSC, and (b)
their respective relationships with central government, in the period leading up to the
White Paper. These concern:

« the policy networks within which each institution was operating;

+ the bureaucratic character of each;

» the recent history and theoretical background to relationships between central
and sub-central government in England and Wales;

* the parameters of the decision-making and policy implementation processes

within which governments operate.

These areas are considered in a series of following sections, each of which first outlines
relevant theoretical perspectives before a second examination analysing their
significance to the MSC and the education sector. The final section of the chapter
synthesises these discussions into a theoretical outline of the central government's 1984
NAFE strategy, identifying its motives, its action in support of those motives, and the

broad objectives at which it aimed in the ensuing period of implementation.
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3.2 Policy lint _ " | petworl

The first of the four theoretical areas identified above as crucial to explaining the
meaning of the 1984 White Paper centres on policy linkages between institutions. A
number of alternative terms exist to describe such relationships. Examples include:
'policy communities'l, ‘policy networks'2, 'clan structures3 and 'policy sectors'. The
latter has been defined by Benson as:

a cluster or complex of organisations connected to each other by resource dependencies and
distinguished from other clusters or complexes by breaks in the structure of resource
dependencies.4

Rhodes takes this definition on board, but elaborates it by arguing that such structures
vary along five key dimensions:

* Constellation of interests - the interests of participants in a network vary by service/economic
function, territory, client group and common expertise (and most commonly some
combination of the foregoing).

»  Membership - membership differs in terms of the balance between public and private sector;
and between political-administrative élites, professions, trade unions and clients.

* Vertical interdependence - intra-network relationships vary in their degree of interdependence,
especially of central or sub-central actors for the implementation of policies for which, none
the less, they have service delivery responsibilities.

» Horizontal interdependence - relationships between the networks vary in their degree of
horizontal articulation: that is, in the extent to which a network is insulated from, or in
conflict with, other networks.

e The distribution of resources - actors control different types and amounts of resources, and
such variations in the distribution of resources affect the patterns of vertical and horizontal
interdependence.5

Further, Rhodes prefers an alternative terminology. Distinguishing between "policy

communities' and 'policy networks', he considers the former to be characterised by:

stability of relationships, continuity of a highly restrictive membership, vertical
interdependence based on shared service delivery responsibilities and insulation from other
networks and invariably from the general public (including Parliament). They have a high
degree of vertical interdependence and limited horizontal articulation. They are highly
integrated.
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Policy networks, in contrast, are less integrated, and can take on a variety of forms.

Crucial to Rhodes' conceptualisation is his view that different public policy
communities and networks do not have a common, single centre, but that the centre
(characterised in England and Wales by the Cabinet) is fragmented. In effect, 'the
centre' comprises a system of multiple centres, most clearly represented by the different
government departments or departmental sectionsé. So whilst each policy network may
be centralised, the centre cannot, in Rhodes' view, coordinate them all.

Adopting the concepts and terms* describing policy linkages as thus articulated,
these may now be applied to the fields most directly involved in NAFE as a
consequence of the 1984 White Paper, i.e. the education and employment/training
policy networks. It is to an examination of 'the process of exchange and the rules and
strategies governing resource transactidns'7 that this analysis must turn if the
relationships within and between these networks are to be understood. The discussion
which follows concentrates its attention upon the situation as it existed immediately
before the 1984 White Paper: the reason being to furnish a portrait of the situation in
which the new legislation intervened, and against which the new equilibrium which
emerged in the following years was forged. This later situation is outlined by recourse
to empirical worlé:Chaptcr 6.

3.2 (i) The NAFE policy community

To consider first the education sector, its pre-1984 linkages may best be described by
the term 'policy community™*. The sector at this point in time exhibited relationships
which had been stable over a long period of time (largely unchanged since 1944), was

Rhodes uses the term ‘policy network' as the generic label for all types, a practise which is
followed here when both 'networks' and ‘communities' are being referred to.

** From this point on the term NAFE policy community' is adopted, as the work here considers
only bodies involved in NAFE. This may be distinguished from a larger 'education policy
community' which, though very similar, includes some bodies who have no resource links with
NAFE.
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highly integrated, its bodies having considerable involvement with each other whilst
having very little with those outside the community, and a high degree of vertical
interdependence (a systematic mechanism governing exchanges throughout the
hierarchy between the classroom and the Cabinet). This is illustrated in Figure 3.1.
This shows the institutions involved in NAFE at the national, regional, local and
college levels prior to the 1984 legislation, i.e. at a time when the MSC's involvement

was limited to one among many client interests.

At the national level, the key player was the Department of Education and Science
(DES). Whilst a separate department, the Department of the Environment (DoE), was
significant as a conduit in the allocation of funds from the Treasury to local authorities,
it had no direct role in education policy-making. The DES is the hand of central
government in the education policy community, though one which had, as indicated in
Chapter 2, enjoyed varying fortunes in its degree of control over the direction of
educational policy since 1944. (The degree to which the DES was an extension of
Cabinet thinking, and that to which it had its own independent line, is considered in
section 3.3 below.)

Associated with the DES at national level are the Further Education Unit (FEU) and
Her Majesty's Inspectorate (HMI). The first of these is a small body which, though
nationally based, sits in a hierarchical sense somewhere between the DES and the local
authorities, supported by the consent of both. Established in 1977 under the original
title of the Further Education Curriculum Review and Development Unit, the role of its
small and largely seconded staff was to

act as a focal point for curricular matters in further education and to promote a more co-
ordinated and cohesive approach to further education curriculum development in England and
Wales.8

Funded by DES, but guided by a Board of Management representative of central and
local government, teachers and industry, it had since January 1983 been a charitable
company limited by government guarantee. Whilst in this sense its policies and
programmes were independent, one FEU commentator observed that it had to be aware
of the sensitivities of its sponsoring bodies, DES and LEA, and that it had to be
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constructive in its comments to ensure that its future not be jeopardised?.

HMI was a more prominent player, being very active in the field as an agent of the
DES. Its job was to oversee all aspects of both school and further education, and it
monitored and assessed performance at national, regional and local levels. A DES paper
stated that

it is the duty of the Inspector, as of other civil servants, to assist the central government in
discharging the responsibilities that successive parliaments have laid down.10

Local inspectors also acted as college advisers, assisting institutions in solving a range
of educational problemsl1. Salter and Tapper state that HMI acts as ‘an important
information broker' between centre and locality in education, the supposed professional
detachment of the Inspectorate rendering it independent of both12. They question this
detachment, however, arguing that the HMI's ‘'myth of autonomy' has the function of
legitimating DES policy decisions which are based on the information it provides. They
see it as a 'crucial tool' in the DES efforts to enclose the policy-making process in

education.

The other important institutions at the national level were the examining and
validating bodies, the teaching unions and the local authority associations. The first of
these included such bodies as B/TEC, CGLI and the Royal Society of Arts (RSA), and
their involvement was largely curricular in impact, as they were responsible for
determining the syllabus in their respective college-based courses. The teaching unions,
such as the National Association of Teachers in Further and Higher Education
(NATFHE), were the principal national representatives of college staff interests, having

inputs to national negotiations on such issues as teacher salaries and staff development

programmes.

The local authority associations sought to offer a national voice representative of
local authority groupings. In NAFE, the relevant bodies were the Association of
County Councils (ACC) and the Association of Metropolitan Authorities (AMA). More
than mere representatives of local authorities, however, they were key actors in their
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own right, forming what Rhodes terms the 'national local government system'13,
Rhodes suggests that local government policy innovations only rarely originate at local

level. More commonly, local councils look to the local authority associations

for guidance about what standard of service to provide, for ideas to imitate or avoid, for ways of
tackling common problems and for justifications or philosophies of particular strategies.

The local authority associations thus provided an otherwise disparate group of
individual authorities with 'a mechanism of ideological integration'. Dunleavy
underlines this view, stating that policy-making in local authorities does not respond
straightforwardly to local political inputs14. Rather, policy is seen as being often
determined by nationally-produced 'fashions', which emerge through the operations of
the local authority officer professions as a distinct interest group, and which are
articulated by the local authority associations. This will be aptly demonstrated when the
key role of these bodies in formulating the policy which emerged from the 1984 White
Paper is discussed in more detail in Chapter 4.

At the regional level in the pre-1984 NAFE policy community, bodies known as
Regional Advisory Councils (RACs) were intended to fulfill an advisory role to LEAs.
Their brief was to deliver advice on the FE needs to be met, and to seek to co-ordinate
provision in their region. An important function was as a forum for the exchange of
information and ideas between parties interested in NAFE15, RAC:s also had a role in
the examination of certain courses at craft and operator levels. England had ten RAC:s,
whilst in Wales the Welsh Joint Education Committee fulfilled a similar role. There was
some liaison at this level with the Regional Staff Inspectors who were part of HMI.

At the local level, by far the most significant player was the local authority. The
term 'local education authority' refers to those councils who had responsibilities for
providing education, in practise the shire counties, Welsh counties, metropolitan
districts, London boroughs and the Inner London Education Authority. In total there
were 104 such authorities in England and Wales. In these authorities education
represented only one amongst a number of functions, albeit the most significant in

resource terms. Administered by one of a series of authority departments, it commonly
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had a full committee of elected council members supplemented by sub-committees
which dealt with specific areas such as FE, overseeing the day-to-day activities of the
executive personnel. Central government resources were not allocated directly to
education administrators by the DoE, but instead were allocated to the authority as a
whole in block grant form and mediated through the local elected chamber of
councillors and the local Treasurer's department. Administrative and policy links, in
contrast, both upwards to the DES and downwards to colleges, are dealt with in the
main by the education departments. NAFE is commonly dealt with by a sub-section of
the department with a title such as 'FE Section’ or 'Post-16 Education'.

At the local level of the policy community are the collcgés themselves, the
institutions which are the delivery points of NAFE. Funded by the LEA, their other key
links are with clients (both individual students and their sponsors), with the examining
and validating bodies, with the teaching unions, and with HMI, which involves itself in

curriculum and management issues on a local as well as regional and national basis.

In considering exchange within policy networks at the sub-central government

level, Rhodes cites five resource types which are involved:

* Authority refers to the mandatory and discretionary rights td carry out functions or services
commonly vested in and between public sector organisations by statute or other constitutional
means.

*  Money refers to the funds raised by a public sector/political organisation from taxes (or
precept), service charges or fees, borrowing, or some combination thereof.

s Legitimacy refers to access to public decision-making structures and the right to build public
support conferred either by the legitimacy deriving from election or by other accepted means.

¢ Information refers to the possession of data and to control over either its collection or its
dissemination or both.

e Organisation refers to the possession of people, skills, 1and, building materials and equipment
and hence the ability to act directly rather than through intermediaries.16

Rhodes indicates that the effect of these resource considerations upon relationships
depends upon both the rules of exchange and the skills with which they are deployed,
i.e. the strategies of actors. Such strategies will be considered more fully in section 3.7,
but here it is more important to first consider the linkages between bodies in the NAFE
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policy community.

The definition given above of Benson's, that policy networks are delimited by
breaks in the structure of resource dependencies, is the basis upon which Figure 3.1
has been drawn. For reasons of clarity, it indicates only two types of linkage, 'flow of
financial resources' and 'other linkages', but the various links between policy
community actors have been constructed in terms of Rhodes five resource categories.
The first of these, authority, was distributed throughout the Cabinet-DES-LEA-college
hierarchy, with different levels carrying out different functions. Whilst the Cabinet in
principal had the most power, in practice it delegated almost of this to its departments
who acted on its behalf in all but the highest profile issues, such as legislative change.
In the context of education some of this passed to the Treasury and the DoE, who
wielded power over resources, but mostly it was invested in the DES. In turn the DES
delegates powers and responsibilities to the LEAs; and, as noted in Chapter 2, the
extent to which it did this varied over time, according to the prevailing centralising or
decentralising trend. The passing on of authority to colleges by the LEA varied less
over time than between LEAs and between colleges: whilst some LEAs were very
active in managing their colleges' affairs in some detail, others assumed a virtually
'hands-off' stance, relinquishing authority to college principals and acting simply as
financiers and guarantors of college activity. Similarly, some college administrators
were more 'go-ahead’ than others in seeking independence to run their affairs with
minimal direction from above, and the delegation of authority varied between colleges

within LEAs in consequence.

The other linkages within the policy community as shown in Figure 3.1 did not
significantly involve the exercise of authority, with the possible exception of HMI's
semi-directive role in managing the curriculum. Relationships such as those between
LEAs and the local authority associations, or between colleges and the Examining and
validating bodies, were more a matter of liaison, negotiation and co-operation than the

imposition of authority.

To take the second of Rhodes' resource categories, money exchange in NAFE in

the pre-1984 policy community most significantly involved the flow of central
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government resources, generated from taxes, from the Treasury to colleges (through
intermediaries), and the flow of course fees to colleges from clients. The routing of
central resources to the delivery point followed a complicated path: negotiation between
the DES and other central departments determinedthe annual allocation of central
resources to education. A portion of this amount was allocated to NAFE, included in
the resources allocated to the DoE for distribution to the LEAs in the form of block
grant, and thus entered the LEA account handled by the local Treasurer's department.
This will be combined with local revenue before being allocated to colleges in an annual
budget. The size of this allocation was determined annually by council committees,
based on considerations such as student and staff numbers, equipment and maintenance
costs. The greater the number of colleges in an authority, the more complex the
decision-making over budget allocation. The complex nature of this system crucially
affected the power relationship between the DES and the lower tier NAFE institutions.

Boyle argues convincingly that

there can't be a straight single control here for the very simple reason that the Ministry
directly controls so very little money17

the great majority of NAFE monetary allocation being recurrent block grant expenditure
rather than capital funding from the DES.

The other financial linkages were largely a matter of covering administrative
expenses, such as the allocation made to the DES for its running costs (which included
funding HMI), the DES's funding of other bodies such as the FEU and the RACs, and
the support given to the local authority associations by their member authorities. The
payment of fees to the examining and validating bodies also figured in this. Not
included in Figure 3.1 are financial inputs from those outside the NAFE policy
community, the most significant of which were the tax and rate payers who provided

the great bulk of national and local public sector financial resources.
The most essential forms of legitimacy, Rhodes' third key resource category, in the

pre-1984 system were the electoral mandates held by both the central and local
government administrations. This is the basis of the authority on which the DES
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handed down directives to LEAs and colleges, and of that which the LEAs used both to
govern college activity and in some cases resist central legitimacy by appeal to their

local mandate. This matter is considered more fully in section 3.4.

The collection and dissemination of information is a significant consideration in
this context: the lack of information gathered by anyone in NAFE was one of the larger
criticisms levelled at the education service at the time of the 1984 legislation. DES had
long collected and handled some statistical information about NAFE, and the HMI
inspectors had probably acquired as much knowledge and understanding about the
workings of NAFE as anyone; but in such a decentralised field, where most curriculum-
and course-based data were handled locally in a multitude of colleges, and most
management data were handled in 104 LEAs, no major institution was in a position
where power over information gave it an effective advantage over any other in pursuing
its NAFE strategies.

In terms of Rhodes' organisation resource category, the most significant effect in
NAFE was that whilst the DES formulated policy at the national level, it was
implemented by a separate agency, the LEA, which in taking responsibility for
administering educational policy acquired a degree of power over it. Colleges, in turn,
could be said to possess some powers to follow their own chosen programmes given
that the grass roots expertise, held by the teaching staff, was located within them. All
this was significant to the process of exchange in the direction of NAFE policy, as the
non-executant centre was able only to influence local outcomes to a greater or lesser
extent; it could not direct local operations through some form of line management chain.
Furthermore, the organisational power possessed by LEAs and colleges over the actual
delivery of NAFE was significant to the manner in which the measures of the 1984
White Paper became translated into a set of outcomes rather different to those intended.

Another point worth bearing in mind when considering the workings of the NAFE
policy community is the existence of informal policy-making structures. These are often
based on personal links between individuals who have been working in the community
in one capacity or another for some time. Such links may result from regular contact

over the years, either as colleagues in the same organisation or through liaison and
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negotiations with other organisations. Rhodes observes that education policy-making
throughout much of the mid-post-war period was based upon informal discussions
between the officer personnel of certain key parties18. He cites a claim that many
decisions were made effectively by a 'troika’ consisting of the Permanent Secretary at
the DES, the General Secretary of the National Union of Teachers, and the Secretary of
the Association of Education Committees19. Whilst these comments refer to largely to
schools policy, they do underline the importance of attention to personalities as well as
to organisations in understanding the workings of policy networks.

The bureaucratic nature of the institutions occupying the NAFE policy community
is considered more fully in section 3.3. First, it is necessary to focus upon the other
major policy network which was involved in the 1984 legislation, that of employment
and training.

3.2 (ii) The employment and training policy network

It became evident in Chapter 2 that industrial training had in 1984 long been a matter
which was dealt with to a large extent by the same bodies which were responsible for
the employment services, emphasising its work-related nature. The principal bodies

involved are shown in Figure 3.2.

The Figure has been constructed according to Benson's definition*, which states
that policy networks are delimited by breaks in the structure of resource dependencies.
The resources it considers are again the five key elements suggested by Rhodes. The
choice of the term 'policy network' has been chosen over ‘policy community' because
in this instance, in contrast with the NAFE sector, there was a less rigid vertical
interdependence, and a greater degree of horizontal articulation between involved
parties. Whilst the DE-MSC section of the network was organisationally quite rigid, the

whole was a much looser and more complex constellation of interests.

see above , ?.55.
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To examine the detail of the figure, the principal public institutions involved in
employment and training policy in the pre-1984 schema were the Department of
Employment (DE), the Manpower Services Commission (MSC) and the surviving
Industrial Training Boards. The MSC's status was that of a quango* accountable to the
DE (or, in Wales, the Welsh Office**), but with discretionary powers invested in its
Commission. Its executive arm was divided into three levels, the Head Office in
Sheffield, eight Regional Offices (excluding an additional one in Scotland), and a larger
number of Area Offices. Divided into a number of divisions, the principal ones were
the Training Division and the Employment Division. Whilst both branches operated
from the same national and regional offices, each had a separate string of Area Offices
around the country. Whilst the Employment Division was responsible for employment
functions such as Jobcentres and employment rehabilitation services, the Training
Division arranged funding for training programmes of various kinds. In financial terms
the principal of these were YTS, and adult training such as TOPS, but other funding
was given for such purposes as ITeCs and Skillcentres. At the national level the

Training Division was responsible also for the financial support of the ITBs.

The other principal parties in the policy network were the employers, trade unions,
training providers, and the sectoral industrial training organisations (ITOs). Employers
are depicted in Figure 3.2 as being 'national’ or 'local'; it must of course be recognised
that employers ran businesses at a whole range of scales, the division here being for
simplicity of presentation. Employers were involved in training either as direct
providers or as clients of both public and private sector training. In some remaining
sectors they funded the relevant ITB, or contracted with it as a training provider, and in
other sectors may have had a similar though voluntary relationship with a Non-
Statutory Training Organisation (NSTO). At the national level employers were
represented by the CBI, which negotiated on their behalf with government, the MSC,
the TUC and others. Employers also had direct dealings with relevant trade unions at
both local and national levels.

a quasi-autonomous non-government organisation. The use of this term in the case of the MSC
is contentious, as noted in section 3.3.

** The involvement of the Welsh Office in Welsh matters is hereafter implied in references to the

DE.
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The trade unions' role in training was to both represent their members' interests in
negotiations about provision, and in some cases to fund or organise training
themselves. Like the CBI, they had representatives on the Commission, and thus an
important input to the making of training policy. However, their role has diminished
from what it once was with the decline in traditional apprenticeships. This accelerated

rapidly in the recession of the early 1980s.

The ITOs embraced a small number of ITBs and a large number (over 100) of
NSTOs, some of which were former ITBs. Whilst the ITBs had statutory powers and
obligations to raise funds by levy and distribute these for training purposes, the
NSTOswere involved in promoting and co-ordinating voluntary arrangements in their

sectors.

The other key group in the policy network was that of training providers, both
public and private sector. Public sector training was conducted largely by LEA
colleges, but other bodies were involved, including the Information Technology
Centres (ITeCs) and Skillcentres, and with MSC's increasing prominence, universities,

polytechnics and schools.

As with the NAFE policy community, it is fruitful to analyse linkages in the
employment and training policy nctwork. by recourse to Rhodes' five categories of
resource exchange, the first of which is authority. This was somewhat dispersed in the
network, although significantly more rigid in its public sector bodies than was the case
in the NAFE policy community. The MSC, although quasi-autonomous, nonetheless
formed a fairly unrestrictive conduit through which directives from the DE could be
passed down a civil service management line to the Area level. There was some
potential interruption to this in the form of the Commission with its corporatist
representation, but most commentators have observed very little resistance to central
government authority throughout the Commission's history. (Later history proved the
futility of attempting resistance, in the TUC's doomed opposition to ET as outlined in
Chapter 2). This matter is picked up again in section 3.5, which contrasts the NAFE

and employment/training networks' appeal to central government as means of imposing
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its policies locally.

Taking the network as a whole, however, there were many linkages in which
statutory authority was not involved. The ITBs had certain levy-raising powers over
employers, but apart from this employers were largely free to act as they would with
regard to their employment and training policies. The trade unions were similarly
unshackled by the constraints of a higher authority. Public sector training bodies were
generally subject to the jurisdiction of a directing authority, but private sector training

providers were, like employers, free to conduct business in their chosen manner.

To consider money exchange, Figure 3.2 indicates the network to have exhibited a
complex series of links involving numerous financial transfers. The most significant of
these, however, are the public funds channelled through the MSC and the other
payments made to providers of training. Money handed to the Commission from the
Treasury was subdivided amongst its divisions, the largest slice going to the Trzﬁning
Division. Whilst some of this was spent on the Commission's own running costs, the
bulk was paid to training providers for courses or to trainees in the form of allowances.
The other major income sources for training providers were employers sponsoring
members of their workforce through courses, and the fees paid by individual students -

a significant though (particularly in the public sector) much smaller input.

Legitimacy (Rhodes' third category) in the employment and training policy
network was distributed more simply than in the NAFE policy community. Whereas in
the education sector the presence of a local electoral mandate compromised central
authority, here the legitimacy to invoke public powers was held solely by central
departments under the direct jurisdiction of the Cabinet. Of course, given the greater
significance of non-accountable private institutions in this network, the directive
influence could be challenged or ignored in other ways. However, the absence of a
second centre of publicly-conferred legitimacy in the network was very significant to
the central government's 1984 strategy, which is considered further in section 3.7.

Information in the network was a resource held by most of its members about their

own parochial interests, but information about employment and training as a whole was
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most concentrated into the hands of the DE. Its control over the national unemployment
figures is a well-known area of its information-based power, whilst such nationally-co-
ordinated data as was available on training was held by the DE or the MSC on its
behalf. A need for improvements in the collection and dissemination of information on
this subject was nonetheless being widely expressed at the start of 1984, and the White
Paper Training for Jobs was part of the subsequent process aimed at seeking to bring
about improvements. Given this, it is perhaps fair to say that no-one was significantly
imbued with influence over training as a consequence of possessing much information

about its workings.

Organisation was an important consideration in the provision of training. Whilst
employers, private and public sector training bodies and even trade unions had the
grass roots organisation to actually deliver training to trainees, the overseeing bodies
(i.e. the ITOs and most notably the MSC) did not. The significance for the MSC was
that it could determine delivery-point mechanisms only by virtue of its spending power:
if one provider did not offer what the MSC was looking for, it could look elsewhere;
but were nobody prepared to provide it, the MSC was not equipped to deliver its own
programmes.This became a significant factor in the derailing of the government's 1984
strategy, as discussed in Chapter 4.

These considerations conclude the portrait of the two policy networks involved in
the 1984 White Paper as they existed immediately before its publication. The ideas
considered here lead directly into the presentation in Chapter 6 of the new, combined
network which came to affect the administration of NAFE in consequence of the 1984

measurcs.

Before that stage, however, there are a number of other important theoretical and
empirical aspects which must be considered. The section below follows on from the
discussion of policy networks to an examination of their constituent bodies'
bureaucratic character; most notably, the particular characteristics of those bureaucracies

most closely involved in the government's 1984 policy.
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3.3 Perspectives on Bureaucracies

The central government's choice of strategy in the construction of its 1984 NAFE
policy involved a preference for one bureaucratic institution over another, i.e. the MSC
over the education service. In analysing the government considerations which led to
this, and the establishment and development of relationships between the two sets of
institutions in the subsequent implementation period, an understanding of the
bureaucratic characteristics of these bodies is essential. The pursuit of such
understanding is conducted here in two broad stages: firstly, the examination of some
theoretical perspectives on the nature of bureaucracies; and secondly, by drawing
portraits of both the MSC and the education service in the terms thus derived.

3.3 (i) Theoretical aspects
This section covers three main themes, which are as follows:

(a) the definition of a bureaucracy, and distinctions between types;
(b) the question of independent organisational objectives;

(c) the role of 'street-level' bureaucrats.

To take the first of these, there is a range of meanings across which the term
'‘bureaucracy' can be used, embracing both broad and narrow applications. At its
widest, it can refer to a whole field within which administrative linkages occur,
including inter-organisational as well as internal relationships. More narrowly, it can be

applied specifically to a single organisation, referring solely to its inner workings.

Weber's definition of a bureaucracy follows the latter approach. He lists five

characteristics which identify his definition, and these are:

) a continuous organisation with a specified function, or functions, its operation bound
by rules. Continuity and consistency within the organisation are ensured by the use
of writing to record acts, decisions and rules;

(ii) the organisation of personnel is on the basis of a hierarchy. The scope of authority
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within the hierarchy is clearly defined, and the rights and duties of the officials at each
level are specified;

(iii) the staff are separated from ownership of the means of administration or production.
They are personally free, ‘subject to authority only with respect to their impersonal
official obligations’;

@iv) staff are appointed, not elected, on the basis of impersonal qualifications, and are
promoted on the basis of merit;

\)) staff are paid fixed salaries and have fixed terms of employment. The salary scale is
normally graded according to rank in the hierarchy. Employment is permanent within
a certain security of tenure, and pensions are usually paid on retirement.20

For the present purposes it will be useful to consider individual organisations as
separate bureaucracies, whilst also looking closely at the administrative links between
them. In analysing an area such as NAFE, where a number of bureaucracies are
involved in the delivery of a single policy, such relationships become important. In
seeking to describe and understand these, some idea is required of the differences
between the various bureaucracies involved. This in turn requires a means of

identifying an organisation's characteristics.

Salter and Tapper argue that

Bureaucracies have their own preferences and ambitions as to how they structure their
activities basically derived from the need for routinized and predictable procedures for the
purposes of maximising the efficiency of their operation - as they see it.21

This describes their notion of the 'bureaucratic dynamic', which becomes expressed
differently in different organisations; an organisation's structure, procedures, guiding
principles, the overall style in which it operates are the manner of such expression.
They further state that

in our increasingly complex society, group interests, and the ideologies supporting them, are
expressed chiefly through highly bureaucratized institutions, such as those which make up the
education system, which are quite capable of establishing their own logic of development in
line with their own bureaucratic dynamic.22

Thus over time organisations develop stances which merge ideological assumptions
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into their routine policy procedures, and which strongly influence the response the
organisation is likely to make to a given set of circumstances. Associated with this
concept is Rhodes' description of 'appreciative systems'23, relating to the ‘accumulated
wisdom' or 'map of the world' which develops in an organisation, enabling it to steer a

course through its policy environment. This concept, he argues,

is invaluable for drawing attention to the systematic way in which patterns of organisational
... values influence, for example, the choice of strategies and set the limits to the range of
options considered by the policy makers.24

Other writers have concentrated on particular aspects of organisations'
characteristics. Burns and Stalker25 draw a distinction between 'mechanistic’ and
'organic’ types. The former is more rigid, hierarchical and ordered, organisational tasks
being pursued in a rational, structured and pre-determined manner. 'Organic’
bureaucracies are much less rigid. In these, individuals interact in a less fomal, more
flexible manner; the reduction in importance of the vertical hierarchy or organisational
authority allows greater flexibility and responsiveness to the changing demands of their

bureaucratic tasks.

Related to this is the conflict Merton26 identifies between rationality and rigidity in
an organisation. Merton's argument runs as follows: an effective bureaucracy requires
its procedures to be reliable, which in turn necessitates a strict devotion to regulations.
In consequence of this, rules become absolutes which are no longer perceived as being
purely relative to a set of specific purposes. This reduces an organisation's adaptability
to unanticipated conditions, which in certain instances will lead to ineffective delivery -
the opposite to the original intent. Thus the most rational or effective bureaucracy may
be rigid, or the opposite, or may be somewhere between these extremes. Determining
which is best in a given situation does not therefore involve any general rule: rather, it
is dependent on the nature of the tasks required of the organisation. This identifies the
important link between organisational function and organisational form. The
significance of this to the Conservative government's choice of the bureaucratic
structure it felt best suited to the purposes of its NAFE policy is considered in section
3.7.
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A further distinction between bureaucratic types worth mentioning is Lipsky's27,
which focuses on the autonomy of individuals within the organisation. Where these
have a high degree of autonomy, Lipsky suggests that individuals are able to play an
active role in developing new approaches to their tasks, resulting in a sophisticated and
responsive service. Conversely, reliability is the virtue identified by Lipsky of a
bureaucracy governed largely by top-down directives, with little autonomy of
individual officers. Once again, it is recognised that the maximisation of rationality in a
bureaucracy's form is contingent upon its functions. Accepting this, the consideration
of such rationality in specific instances must become a matter of case-by-case analysis

of each organisation in each area of study, rather than one of nomothetic prediction.

Moving on from the above area, the second key consideration in this analysis of
bureaucracies is the propensity (or otherwise) of organisations to pursue objectives of
their own, in contrast to objectives imposed from outside. The idea that an organisation
can have goals which exist independently of the immediate demands placed upon it
requires a recognition of the development of ‘organisations' as 'institutions'. Selznick
draws the distinction thus:

The term ‘organisation’ thus suggests a certain bareness, a lean no-nonsense system of
consciously coordinated activities. It refers to an expendable tool, a rational instrument
engineered to do a job. An ‘institution' on the other hand, is more nearly a natural product of
social needs and pressures - a responsive adaptive organism.28

Selznick recognises institutions to be a product of more than their original functional
design, a secondary informal structure gradually becoming established by the
individuals who occupy it. Institutions come to develop a concern for their own
survival, and interests emerge internally which may not coincide with prevailing
attitudes outside. This ties in with the ideas expressed above about the bureaucratic
dynamic and appreciative systems, which recognise the development of an institutional

ideology or philosophy which will to some extent guide a bureaucracy's activities.

In support of this McGrew and Wilson29 note that an organisation's goals are not

necessarily equivalent to public ones. Perlman suggests that
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bureaucrats want to maximise their own utility functions30

a consequence of which is that the bureaucrat

will benefit from organisational growth more than from organisational effectiveness in
providing services at minimum cost or maximum benefit.3!

In this scenario,

the ;naintcnance and aggrandisement of the organisation becomes a new policy goal which is
privately added as a new ingredient to the policy goals which are given to the bureaucracy.32

Such goals may run counter to public imperatives.

Moving on from this to the third area to be considered in this section, the role of
the 'street-level' bureaucrat, it is profitable to turn to the ideas forwarded by Lipsky on
the subject. These emphasise the influence on policy of lower tier actors, an influence
which will vary from one field to another, depending on circumstances and the
bureaucratic characteristics of the organisation for which they work. In less rigidly
hierarchical organisations, the scope for discretion (and therefore influence) in the
lower tiers will naturally be greater. Lipsky notes that one factor determining this is the
level of involvement of professionals in the field, these having greater influence than
other types of street-level bureaucrat33. Where an organisation makes extensive use of

professionals, this is seen as indicative of:

(D - high expertise in the lower ranks;

(ii) complex task;

(iii)  supervision difficulties

(iv)  need for flexibility and adaptability.34

This view can be turned on its head, and be stated in the form that where the above
conditions prevail, the role of the lower tier actor will be highly influential, whether or
not it is considered as strictly ‘professional’. Both attributes, the presence or absence of
professional staff and of tasks which reflect the four factors listed above, are important
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considerations in assessing an organisation's bureaucratic form.

3.3 (ii) Bureaucracies in NAFE

Having arrived at a series of theoretical concepts in the above section, it is necessary
now to examine the particular institutions which were principally involved in the 1984
policy change in the terms set out in these concepts. This will provide a further key
element in unravelling the logic behind the government's strategy. A consideration of

the characteristics of the education service follows an analysis of the MSC.
The MSC bureaucracy

To consider first Weber's definition, it can be stated that the MSC in 1984 is accurately
described by his five points, i.e. it was a continuous organisation with specific
functions bound by rules, hierarchically organised, had staff who were non-elected,
promoted on the basis of merit, separated from ownership and who worked under fixed
conditions of employment and remuneration. Having established these more
straightforward attributes, it is important to identify how the MSC expressed its

'bureaucratic dynamic'.

To employ Burns and Stalker's terminology of ‘'mechanistic' and 'organic types'
of bureaucracyj, it is interesting to observe that the MSC exhibited aspects of both. In
some senses it was rigid, hierarchical and ordered: a firmly structured system of civil-
service line management from the most senior to most junior grades ensured that
directives were transmitted through its ranks with little amendment, officers each level
carrying out tasks as defined for them by their immediate superiors. Thus ensured was
the rational, structured and pre-determined pursuit of organisaﬁonal tasks required of
the 'mechanistic’ bureaucracy form. The MSC was highly centralised, policy directives
being issued at the highest level. It has been observed that this centralisation operated

spatially as well as in an organisational sense:

Its commands come not only from the top down, but also from the centre outwards.35
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In this sense the Commission was able to implement a specific policy throughout its
ranks without alteration.

Despite such corporate rigidity, however, the MSC was in other ways remarkably
flexible. Burns and Stalker's description of 'organic' bureaucracies anticipates that a
high degree of flexibility or responsiveness results from weaker forms of vertical
hierarchy and organisational authority. The MSC demonstrated that in contrast it could
be very adaptable, but rather because of than despite its authoritative structure. Free
from the lethargy associated with age-old practices, the organisation marking its tenth
anniversary at the start of 1984 had always been able to adapt and mancevre rapidly
with changing circumstances. Salter and Tapper, noting this adaptability, observe that

since its foundation ... the MSC has shown itself both willing and able to change its internal
organizational form and its external organizational linkages in order to expand its
responsibilities, influences and resources.

This meant frequent changes in the Commission's divisional structure, local

organisation and the number of staff engaged in different activities. However,

in its public documents the MSC is at pains to claim that this process of adaptation is not ad
hoc but governed by a regular system of management and policy review ... It publicly
promotes an image of an organization dedicated to the effective and efficient delivery of
services through flexible and adaptive structures.36

The Commission's Corporate Plan 1982-86 emphasised this:

The Commission must be prepared to adapt continuously its programmes and their means of
delivery to changes in the environment and the requirements of its clients.37

Such adaptation was facilitated by a planning style in which short-term horizons
reduced the stability of its programmes yet facilitated year-to-year change at a

sometimes dizzying pace.

These observations confirm Merton's claim noted earlier that rigidity and rationality
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in an organisation do not necessarily go hand-in-hand; the difference in this case is that
reliable procedures and strict devotion to regulations can be highly rational if an
organisation's managers adopt a flexible culture which actively seeks to meet changing

circumstances.

Another important consideration is the Commission's autonomy and its
accountability. Numerous observers describe the MSC as a quango, but some dispute

this. One view, defining a quango as

an organisation intended to act independently of representative government and provided with
accountability machinery to do so

claims that the MSC in contrast

acts on its own alright, but it has no accountability machinery. ... All its boards... are created
by appointment from overseeing bodies.

... Meanwhile those at the receiving end have few rights and little say. Nor has the
electorate power to change matters locally. Only the slimmest tie to elected democracy exists,
and that is at the very top through the occasional parliamentary select committee review.38

The same commentators go so far as to describe the Commission as being 'dictatorial'
in its methods, and that its supposed practice of eschewing feedback and discussion
from the lower ranks allowed for little dissent. Meanwhile, it is important here to
consider Lipsky's points (outlined in section 3.3(i)) on street-level bureaucrats, and the
influence wielded by certain types of actor; professionals are seen in this view as most
influential. The fact that the MSC's personnel consisted of civil servants on a career
ladder which took them frequently from post to post, and its having a culture in which
directives from above were more influential than the exercise of judgement in the lower
ranks, both tie in with the idea of a bureaucracy in which the street-level bureaucrat has

less influence.

Non-accountable, therefore, and largely autonomous from directive control from
any other source than the DE and the Cabinet, the MSC can be said to have had the
powers, resources and freedom to operate largely as its masters wished. Whilst the -

Commission itself supposedly operated as a representative consultative mechanism, it
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has already been observed above that in practice this constraint was largely ineffectual.
The significance of the appeal of these facts to government thinkers in formulating the
1984 NAFE policy will be picked up in section 3.7.

In the previous section it was noted that in addition to a characteristic administrative
style, a bureaucracy will have a philosophical or ideological outlook stemming from its
functional role and acquired attitudes. Selznick was noted as having identified the
existence of organisational goals which do not not necessarily coincide with the tasks
allotted to an institution from outside and the development within a bureaucracy of a

concern for its own survival.

The guiding philosophy commonly held to be inherent to the MSC's bureaucratic
dynamic was a market-oriented, business-centred view, in which the pursuit of
economic efficiency overrode other considerations. Salter and Tapper describe the
Commission as having been 'on the industry side of the industry-education fence'9. In
outlook and policy style they see it as having been sympathetic to and compatible with
the 'economic dynamic', which prioritises efficiency and profitability in all fields. This
involved an ideological as well as technical function, in promoting the notion of a
skilled and flexible workforce as the first priority in the development of employment
and training policy. Which is to say that its was outlook was vocationalist, with
(according to some) a ‘utilitarian ethos'49, its supposed enthusiasm for which led to
claims in some quarters of its being ‘doctrinaire’41. The significance of this in the
context of NAFE is clear: a body whose view of education was that it functioned
primarily as a means of supplying skilled labour to industry would be an attractive
attribute in the eyes of a central administration seeking to swiftly impose a market
ideology upon the education sector against a background of years of incremental
change. The MSC had an ‘unashamedly economic ideology of education'42, in which
the such notions as that training must be firmly work-oriented ‘are laid out as self-
evident truths', with 'no nonsense about education and personal development'43,
However, whilst the Commission may have exhibited a clear overall stance, it was not
tied to any firmly established specific policies which could inhibit it from moving in
new directions at short notice.
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All of these attributes are important to understanding the MSC's behaviourial style.
Its approach to the policy field in which it operated has been described as aggressive,
opportunistic and interventionist44. It has been portrayed as an ambitious body seeking
ever to extend its functions and adopt new responsibilities, encroaching upon areas
previously the reserve of other bureaucracies. Certainly its history to 1984 was marked
by a considerable expansion in both its size and range of activities. Evidence of this
lies in the initial take-over of the ESA and TSA by the OMSC (see Chapter 2); the
steady self-sought expansion of its brief in the 1970s (e.g. in 1976 'with government
consent'45 to include 'developing and operating a comprehensive manpower policy for
Great Britain'46); its increasing involvement with training schemes for school leavers,
such as YOP and YTS; its incursion into schools curriculum policy in the shape of
TVEI; and the intention expressed in Training for Jobs for it to come to discharge the
function of a 'national training authority'47. It would appear that such ‘empire-building
proclivities'48 stemmed both from an ambitious organisational culture, and the common
bureaucratic concern expressed by Selznick (above) for an institution's own survival,

regardless of any objective need for this.

The MSC possessed considerable freedom, on entering the NAFE policy field, to
operate without the constraints of an established role:

as a new institution on the industry side of the industry-education fence it did not share
education's customary distance from the workaday world, it was not bound by time-wom
patterns of interaction between institutions and did not have a pre-ordained place in the
educational policy-making process. These could all have been disadvantages of course.49

The fact that they were not is attributable to other characteristics, notably its rapid
flexibility and responsiveness to the demands of the moment, with a rigid structure of
internal authority which could ensure delivery of its management policies. Thus it- was
able to follow whichever requirement was in vogue with the government of the day;
section 3.5 considers how it did this in the education field in the late 1970s and early
1980s.

Characteristic of the MSC style was an emphasis on short-term horizons, an action-
based style and the use of purchasing power as an instrument of change. The short-
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term aspect of this is evident in the constantly changing form of its policy programmes
year to year, an observation made by a whole series of individuals interviewed by the
author on the subject. A general view was that the MSC was not given to long-term
investments of time or resources in programmes whose achievements could not be
evaluated at an early stage; it wanted measurable results, rapidly-achieved. In
consequence it was given to sudden policy changes as priorities moved on50, This
reflects the action style so evident in the tone of the Commission's advertising and
publications. These generally tended to suggest a dynamic and speedy approach to
problem issues, and an effective trouble-shooting style of dealing with them. The
1980s programme 'Action for Jobs' is a quite typical example of this.

The use of purchasing power as an implementation and policy tool was assisted by
the Commission's rapid-delivery style, which made it attractive to a Treasury eager to
allocate resources to agencies which could be relied upon to produce results. This made
expanding its budget a relatively straightforward affair, even at a time of growing fiscal
restraint, and the MSC used this purchasing clout effectively ‘as a political weapon's!
in the pursuit of its objectives. At a time when public money was increasingly scarce,
the MSC financial 'honeypot' was a persuasive incentive to toe its policy line. Its
possession and use of such power made it unpopular with some commentators, some
of whom state that the MSC used public funding, 'its own personal blackmail', as a

means of 'ensuring compliance with its directives's2.

There is, however, an important other side to the use of purchasing power as a
means of achieving organisational objectives. Where a bureaucracy does not directly
control a delivery mechanism of its own, but instead relies on others to implement its
programmes, the use of financial incentive to achieve the desired results depends on
this incentive being greater than any countervailing forces. The MSC, as outlined
earlier, had no delivery mechanism, instead purchasing implementation on demand of
results. The discussion of the implementation of the White Paper Training for Jobs
conducted in Chapter 4 will demonstrate how this proved a key factor in the frustration
of central government objectives which it had believed the MSC could deliver.
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The education service bureaucracy

In considering this area it is first necessary to clarify which institutions are being
addressed in the discussion. As was evident from the analysis of the NAFE policy
community in section 3.2, the public sector administrative mechanism contrasts with
that for employment and training in that a number of partners are involved in the policy
and implementation structure. It cannot therefore be analysed in terms of Weber's
definition of a model bureaucracy, for whilst the central component, the DES, does
exhibit many of the characteristics listed in Weber's five categories, the bureaucratic
structure as a whole is quite different, embracing the whole vertically interdependent
public sector portion of the NAFE policy community. The discussion here first
examines the DES; and then the wider institutional structure which needs to be taken
into account from the perspective of the central Department, an approach justified by the
need to present the bureaucracy as it appeared to government strategists as they
formulated their 1984 NAFE policy.

The DES had existed in an approximation to its 1984 form since the second world
war. In consequence, its practices and institutional culture were rigidly established, as
were its links with other bodies in the NAFE field. This culture has been described as
‘pragmatic, conservative and evolutionary'S3. Its gradualist approach may be attributed
both to: an institutional style that evolved over a period during much of which its
activity in directing education policy was limited (see Chapter 2); and alleged
inefficiencies in its own internal policy-making procedures: 'tensions' between its long-
term planners and the requirements of its Public Expenditure Survey Committee are an
example of supposed inter-branch policy rivalry within the DES54. Such factors lent the
DES an ‘inertia generated by its past impotence'SS, Salter and Tapper state that

like all institutions, the (DES) has over time developed its own momentum, and its own
inertia, which means that its exercise of educational power runs in certain policy grooves.56

Once these grooves become established, any change of general direction becomes
difficult, especially in the short term. Consequently its bureaucratic dynamic is

'conservative', its structures 'inflexible'; its historical experience has given it 'an
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incrementalist approach' to the acquisition and exercise of educational power. To use
the ‘mechanistic’ and 'organic’ terms applied by Burns and Stalker, it is curious to note
that whilst the DES was perhaps not as mechanistically rigid in its internal structure as
the MSC, it was actually Jess rather than more flexible. In consequence,

it has shown itself less than adaptable in the face of new pressures for educational change.57

Whilst supposedly the main state apparatus through which pressures from the economic
base were translated into educational policy, the DES had generally proved inefficient at
generating fresh policy suited to the imperatives of the economic dynamic.

Partly this was due to the institutional culture of the Department in the
philosophical sense. Salter and Tapper argue that as

an established bureaucracy it has goals, needs and an ideology of its own which may well run
counter in educational policy terms to the demands of the economy. 58

Rhodes>9 claims that each government department has a distinct policy style which
leads to the creation of a 'departmental philosophy' akin to the type of philosophy
earlier ascribed to the MSC. This has been described as the

store of knowledge and experience in the subjects handled, something which eventually takes
shape as a practical philosophy.60

In the case of the DES this philosophy developed in the era of the post-war social
democratic consensus, in which educational policy focused much more upon the social
needs of the individual than vocationalist economic imperatives. When such imperatives
emerged, therefore, in the late 1970s the DES, given its gradualist operating style, was
ill-equipped to offer the type of swift institutional response afforded by the MSC.

To look beyond the boundaries of the central state Department to the NAFE
bureaucracy as a whole, it is evident that the DES's difficulties in making a response to
new demands werfe compounded by a lack of firm control over its policy field. The

whole system of education including NAFE was decentralised, and it was observed that
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many of the administrative lines of control run through the local state, the LEAs, which have
clear identities and policy preferences of their own. These may or may not be in tune with
DES priorities.6!

This put the DES in a position of considerable weakness in determining the detailed
implementation of its policies. Very often the LEAs were not inclined to toe the DES
line, preferring to follow policy routes of their own. When this was combined with the
necessities of negotiation with other partners in the policy community, such as the
examining and validating bodies and the teaching unions, the overall effect of the
complex interdependence was to add more weight to the tendency to inertia already
present within the DES itself.

Rhodes believes the educational policy community as a whole to have been
characterised by an incremental policy-making style, and suggests after Dror that

of its very nature, incrementalism fosters scepticism of radical change,provides a
rationalization for inertia and acts as a bulwark for the status quo.62

This view of the NAFE policy community is of considerable importance to the
discussion of how the MSC effected its incursion into the field of training in the late
1970s and early 1980s, which is conducted in section 3.5.

Before that, however, in order to more fully appreciate the significance of the
central-local relationship which so crucially affects NAFE policy-making and
implementation, the next section considers in more depth some historical and theoretical
factors which shaped the relationship between central and local government in England
and Wales in the run-up to the 1984 White Paper.
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The discussion in this section does not attempt to present an exhaustive discourse on
the theme of central-local relations in England and Wales. Rather it is an attempt to
identify those theoretical and recent-historical aspects of these which, it is argued,
impinged significantly upon the central government's 1984 NAFE strategy. The first
stage in this process is an analysis of the functional roles of both, the interests they each
represent and the relationships consequent upon these factors. This is followed by an
examination of the strategies open to each level in pursuing its interests, and some
historical detail about such strategies were pursued in the period leading up to the 1984
White Paper.

3.4 (i) Theoretical aspects of central-local relations

It is important to establish what is meant by the terms 'central’ and 'local' government
in the context of this discussion. Rhodes observes that the term 'centre’ ought to be
understood as 'shorthand for a diverse collection of departments and divisions's3. The
Cabinet can be represented as the linchpin of central authority and decision-making, but
it must nonetheless be recognised that there are a range of competing interests within
the central government and between its various departments. Rhodes identifies a
principal distinction between 'guardians' and 'advocates'. The guardians are in practice
the Treasury, whose interest is restraining public expenditure, whilst the advocates are
the service spending departments, some of whom will be involved with sub-central
government, others not. In the NAFE sector, the DES can be identified as an advocate
department with an involvement in sub-central government; the DE has a similar role.
In discussing central-local relations in NAFE, therefore, the 'centre’ can be understood
to refer to the sub-network involving the Cabinet, Treasury, DE and DES, with the

DoE as a partner connected by its resource links with sub-central government.

"Local’' government, meanwhile, can refer to a number of different types of sub-
central authority. In the early 1980s there existed a system of shire and metropolitan
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counties and districts, a two-tiered structure which was echoed by similar arrangements
in London and Wales. In the discussion of NAFE references to local authorities are

restricted to LEAs, of which there would only be one in any geographical area.

Two principal countervailing factors govern the basic relationships between central
and local government: the first is that local government's powers are determined by
Parliamentary statutes, i.e. not protected in a constitutional sense from amendment by
any central administration; the second is that, whilst the centre is clearly more powerful,
local government is backed by an independent mandate from its own electorate, which
provides it with a legitimacy to oppose central government policies if its interests are in
conflict with these. These factors indicate the centre to be ultimately the stronger
partner, having 'a nigh total monopoly of legal resources'é4 but indicate also that local
government has a powerful capacity to resist. Thus local government

can and does pose severe obstacles to the policies of the government of the day

one important reason being that the latter is non-executant in nature, i.e. it does not
deliver services directly. As a consequence of these factors, any change being

introduced in circumstances of intergovernmental conflict is liable to be slow.

The two levels of government carry out different sets of functions. A useful tool in
examining this functional differentiation and other key differences is the dual-state
thesis forwarded by Saunders65. Saunders approaches the issue of these differences,
and of how they lead to intergovernmental conflict, by examining the internal and
external pressures operating upon both parties along four dimensions: the
organisational, functional, political, and ideological dimensions. In terms of
organisation Saunders dismisses the 'sterile debate'66 about whether local authorities
are the 'partners’ or 'agents' of the central administration, preferring to see them as

simply a separate
loci of power which is mobilised in relation to the power exerted by central authority.67

In terms of the functional dimension, Saunders indicates that the specific
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responsibilities of local government lie in the sphere of consumption. This refers to the
provision of such services as social benefits, personal social services, education and
housing. In contrast, responsibility for the interests of the production sector - such as
infrastructure and public investment in industry - is held by central government.
Dunleavy68 accounts for this by indicating a contradictory central policy which seeks to
pursue centralised corporatist-style planning, whilst retaining a measure of ostensible
pluralism for the purposes of popular legitimacy. This, he argues, is afforded by
vesting social consumption spending in pluralist local government, whose
constitutional and fiscal dependency on central government limits the potential for the
damaging effects of pluralist decision-making on the centre. Investment expenditure,
meanwhile, is kept in central government hands and is thus 'insulated from popular

control I®.

Saunders argues that, in Britain, after a sustained period of expansion in public
spending on consumption services, the fiscal crisis of the mid-1970s highlighted the
fact that increased spending in this area was diverting funds from government
investment in the private sector. At a time of overall contraction in public spending, a
decline in the profitability in the private sector created a direct conflict between
production and consumption imperatives, which were both competing for the same
resources. Since these competing imperatives were articulated through different levels
of government, this competition led to intergovernmental conflict as the centre
attempted to introduce downward pressure on local government spending on
consumption services. The essential point here is that this such conflict is not simply an
expression of some ideological or organisational power struggle; it is a direct product of

deeper tensions within the state.

In the political sphere, Saunders argues that the fact of local authorities being more
open to arange of popular interests which are not expressed at the national level creates
tensions between goyemments over the articulation of these interests in local policy.
Whilst ideologicgﬁi ui;flsBri‘[ain at least, a tension has developed out of a philosophical
polarisation between, on the one hand, the private-property oriented market philosophy

of central Conservative administrations, and on the other, the principles of collectivism

and the rights of citizenship which he claims to characterise local government. These
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echo a concern with, respectively, production and consumption issues at each level,

and emphasise the functional differentiation along these lines.

Although the dual-state thesis has been criticised as not providing a fully adequate
explanation of functional allocation within the state, critics such as Dunleavy believe it
does successfully highlight a particular empirical patterning of government, if not for
the right reasons70. Such empirical accuracy fulfils the present requirement of

understanding specific aspects of intra-state relationships which impinge upon NAFE.

Having identified the key sources of inter-governmental conflict, it is necessary to
examine some strategies which have been employed by each level in the pursuit of its

own interests. The problem from the central government perspective is

how to secure local obedience to central objectives in the face of resistance from local
authorities which have often claimed a mandate for opposing central government policies.”!

Organisational solutions Saunders outlines to this problem include restructuring and
innovation. Restructuring may involve such changes as the redefinition of local
responsibilities, the removal or addition of local government tiers, or the spatial extent
of an authority's jurisdiction. Innovation involves such actions as the introduction of
different management techniques which diminish the input of councillors, or the
transfer of powers to alternative forms of delivery agency which are not accountable to

local politicians.

Other forms of solution include economic approaches, whereby the centre seeks to
curtail local government expenditure, the larger part of which is funded in England and
Wales by central grant. Such a strategy is facilitated by the centre's virtually exclusive
access to the legal powers to enforce it. Saunders also suggests types of political

solution sought, the 'broad strategy' of which is to remove

key policy-making powers from the democratic sector so as to insulate them from popular
pressures and render them more amenable to central direction,72

enhancing the role of central actors, 'experts' and private sector interests at the expense
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of local elected officials. Clearly this ties in with the organisational strategy of

innovation identified above.

Dunleavy argues that in the West such actions are associated in particular with

functions which affect the production sector:

there has been a clear tendency to centralise, corporatise, depoliticise and insulate from
traditional representative institutions those areas of policy making which are of direct
significance to business interests. There has apparently been a continuous structural pressure
on central government to maintain tight social control over policy areas with major
implications for capital accumulation and economic development.”3

Saunders considers the strategies which are open to local government in Britain to
resist such central government attack. In all four areas he examines - organisational,
economic, political and ideological - he sees few options open to it beyond staunch

rearguard attempts to slow the advance of change.

One other factor which should be mentioned in this context is the question of how
truly 'local’ are the actions of local government in origin, echoing the point made in
section 3.2 that LEA policy is largely defined non-locally, principally by the local
authority associations. But whatever the influence of wider bodies it seems fair to state
that a crucial aspect of the strength of local government derives from a factor which is
truly local but operates with the same effect nationally, i.e. its independent mandate.
The ability thus conferred to adopt a line opposed to the centre is the necessary
condition for conflict to occur in the first place; this is essential to understanding the
reasons why the central government's policies are not necessarily implemented in the

way it intends.

3.4 (ii) Developments in central-local conflict in the run-up to 1984
Having examined some theoretical considerations which impinged upon the central

government stance on NAFE in 1984, it is important now to examine the relevant
historical detail which shaped relationships at the time of the White Paper. The actual
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experience of central-local conflict in England and Wales in the early 1980s can be
examined through the strategies open to the respective partners identified by Saunders.

To take the central strategies he proposes, the organisational approaches noted
earlier were restructuring and innovation. Examples of restructuring include the Heath
administration's Reorganisation of 1974, which saw a wholesale realignment of local
authority structures, responsibilities and areas of jurisdiction. Similarly, the abolition
by the Thatcher government in 1986 of the metropolitan counties and the Greater
London Council (GLC) can be portrayed as a strategic restructuring move, this one
arguably being more specifically related to the particular policy objective of quelling
local government opposition to central policy.

Strategies of innovation in England and Wales have included, according to
Saunders, a move to corporate management techniques with a consequent reduction in
the influence of elected councillors, and an expansion in regional-level, non-elected
forms of government. The latter has involved a transfer of former local government
functions to new bodies, which include the nationalised industries (councils formerly
had responsibilities for gas and electricity supplies), regional Water Authorities, Health
Authorities and various development agencies. Dunleavy agrees, stating that

the number of areas where local authorities are engaged in providing services or making
investments has dramatically reduced, especially since the 1940s,74

and that this accelerated during the 1970s. These changes, of course, are political as
well as organisational strategies, and involve the process outlined above of insulating
policy control from popular pressures and placing it in the hands of professional
experts and other non-elected interests, particularly in the sector of production and

investment.

The economic sphere was the main arena for government strategies to quell local
authorities' independent line in the early 1980s. The Thatcher administration came to
power promising strict monetarist policies which would substantially reduce public

spending. Local government was to be pressured to do the same, and measures were
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progressively introduced to force councils to toe the central government's ideological
line. First, the 1980 Local Government, Planning and Land Act introduced the Block
Grant to replace the former Rate Support Grant. This was to be distributed on the basis
of Grant Related Expenditure Assessments, which were calculated on the basis of a
central estimation of local needs. From this was calculated a supposed level of Rates
which the local authorities should be levying in order to meet the spending 'target' set
centrally, the Grant Related Poundage (GRP). Councils which overstepped their
allocated GRP had their Block Grant reduced by the same amount. Defiance on the part
of councils (generally Labour-controlled) which continued to ‘overspend' led to
tougher measures introduced in 1981, which introduced a 'hold-back’ system designed
to enforce a required cut of 5.6 per cent in real terms from councils' 1978-9 spending
levels75. This procedure was retrospectively legislated for in the 1982 Local
Government Finance Act. Continued local resistance to central government policy saw
further legislation, by the second Thatcher administration, in the form of the Rates Act
of 1984. This introduced 'rate-capping’, a process by which the central government
could selectively introduce sanctions against those councils it felt to be excessive
spenders, a process which eventually led to the surcharging of councillors in some

areas where resistance to central policy was fiercest.

It has been argued by Duncan and Goodwin76 that macroeconomic arguments do
not account for the amount of government attention paid to this area. They point out for
example that in 1982/3 local government borrowing was only 4.1 per cent of the public
sector borrowing requirement, public borrowing being 'the lodestone of monetarist
economic policy'. Their argument centres on the threat posed by local government to
the credibility of central economic policies, threatening the government line that there
was no workable alternative to its programme. The crucial point here is that the
Thatcher governments' attacks on local government did not originate from economic
theory alone; rather, they indicated its entrenched ideological distaste for local
government in general. The assiduousness of the government in seeking to ensure local
compliance with its fiscal policies through several successive pieces of legislation over
a short period of time suggests more in the way of a sustained attack than an isolated
policy move. Similarly, the abolition of the GLC and the metropolitan counties was
widely considered to stem more from central opposition to their political activities (they
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were all Labour-controlled) than from any genuine concern to improve the structure of
local government. Central policy towards local authorities in the 1980s should therefore

be viewed with these ideological considerations much in mind.

The ability of local government to resist these changes was severely limited, for at
each obstacle the central government introduced new legal powers to strengthen its
hand to enforce its policy. In opposing it, councillors were reduced to strategies of
protracted non-co-operation, exploiting loopholes in the legislation until these were
progressively tightened up, and in various other small ways slowing down the
approach of the inevitable. Saunders notes that in all four spheres of conflict he

identifies, local councils in Britain

have in recent years attempted yet failed to resist central government.77

Important to the present considerations, however, is the fact that local authorities have
resisted central policies, and have succeeded in using the complexities of the sub-central

government system to blunt the advance of central domination. As Rhodes notes

The diverse and divergent response of LEASs to contraction illustrates the problems of a non-

executant centre. Whatever its pronouncements on either new levels for education or levels of
expenditure, its initiative is dissipated in a disaggregated policy system.78

Regardless of the outcome, the above evidence of fierce economic warring between
the two levels of government demonstrates that the dawn of the Thatcher era saw an
intensification of central-local conflict, a development which would affect all areas of
policy-making and implementation in which both were involved.

To summarise the key points which have emerged from this section, three factors

emerge as particularly relevant to the subsequent discussion:

(a) an underlying tension between central and local government in England and
Wales consequent upon their primary concern with production and

consumption functions respectively, both of which requirements have been
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competing for limited resources since mid-1970s;

(b)a post-war tendency for local service functions to be progressively transferred

from democratically-elected councils to non-elected government agencies;

(c) a stance on the part of successive Thatcher governments which was clearly
antagonistic to local councils, made evident by organisational restructuring and
fiscal constraint. '

35 Tl tical analysis of the rise of the MSC

It is necessary at this stage to unify into a single overview some of the material
presented so far. The historical facts concerning the growth and expansion of the MSC
in the late 1970s and early 1980s were effectively chronicled earlier, in Chapter 2.
Following which, the early sections of this chapter have outlined some theoretical
perspectives on the NAFE and employment/training policy networks and the
bureaucracies which operate within them. It behoves the discussion now to synthesise
these otherwise disparate observations into a coherent vision of the incursion by the
MSC into areas which hitherto might reasonably have been considered the preserve of
the education service. It does this by considering the history again, with the greater
analytical penetration afforded by the theoretical considerations discussed in this

chapter.

There are three key related themes. First, the increasing centralisation of education
that became apparent in the 1970s; second, the rise of vocationalism with its associated
causes and corollaries; and third, the effects of the expansionist dynamic of the MSC

upon those areas into which it sought to grow.

The first of these processes is identified by Salter and Tapper?9 as part an overall
tendency towards increased opportunities for the centralisation of power into state
bureaucracies throughout western Europe after the mid-70s. Education, like other

sectors, has been affected by this. It was observed in Chapter 2 that a shifting post-war

93



balance of power between the DES and LEAs swung back towards the centre during

the seventies. It is important now to recognise this as being part of a wider process.

The supposed 'troika’ of educational partners identified in section 3.2 were the
DES, LEAs and the teaching unions. Rhodes observes that after 1975 the DES sought
to reassert its control at the expense of these other partners80. Whilst throughout much
of the post-war period it had perceived itself as more of a ‘mediator'8l between LEAs
and schools and colleges on the one hand, and the Cabinet and the Treasury on the
other, it now sought a greater central role for itself in the formulation of policy and the
acquisition of educational power. The field best suited to this task was provision for 16-
19s - i.e. NAFE, perceived by the DES as the logical 'lever' by means of which the
system could be reoriented in such a way that its influence would be increased. The
reasons Rhodes cites for this were that, located as it was in the school-work gap, it had
not been accorded priority by any of the partners, and thus had fallen under no-one's
directive control. In consequence it was 'less hedged around by statutory
constraints'82, making it a rich-area for redefinition by the first party to take a major
interest in its affairs. A key document in this development is the so-called "Yellow
Book', a confidential memorandum prepared in 1976 for the then Prime Minister,
James Callaghan. This criticised schools for not adequately equipping their pupils with
the skills necessary for working life, and formed the basis of Callaghan's Ruskin
speech which sparked offthe Great Debate. Supported by the encroaching economic
recession with its spiralling youth unemployment, and persistent complaints from
employers about the inadequacy of schools provision, the philosophy of educational
vocationalism which emerged in this period became a potentially powerful weapon for
those at the DES seeking enhanced influence in the educational policy community.

With the support of a Treasury keen to see its investments in education yield more
obviously productive results, the DES set about 'side-stepping its partners in the trioka
of the education policy community'83, seeking to expand its policy space in the 16-19
field. Vocationalism proved a powerful force in an era of political re-evaluation, but
dangers to its policy existed in that such forces are inevitably open to exploitation by
other interests. Expanding into new territory for the DES meant leaving itself ‘open to

challenge from other policy networks'$4, It was noted earlier that training had long
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been a responsibility of the public sector institutions of the employment and training
policy network, i.e. the DE and latterly the MSC. These were

ever eager to defend their turf ‘against the possible "capture" of training by the Department of
Education',85

and were likely to pose a challenge to any new DES moves into the sector. If it was to
succeed, it needed to show an ability to deliver new, vocationalist policies on the

ground more effectively than its rivals.

Early tests of this ability included the formulation of a new policy on post-16
institutional structures, and in making a response to the needs set out by Callaghan for a
programme of work experience and training for the young unemployed. In neither case
were the results encouraging. The first foundered on arguments over a draft circular
issued by the 16-19 sub-committee of the Expenditure Steering Group (Education) of
the Consultative Council on Local Government Finance. The then Education Secretary
Shirley Williams had 'wanted a prompt response to (its) deliberations'86, but criticisms
of the draft circular prevented its further progression, a second, political sub-committee
being set up to further consider the issue. Progress was slow because 'a consensus did
not exist within the policy community'87, and this reflects the difficulties the DES faced
in attempting to force through a policy line. The junior minister responsible for the

political sub-committee is quoted as saying of this situation

for God's sake let's get something decided. For ten years we've been at it and we now need a
decision, 88

Rhodes suggests that this comment could be 'the epitaph of the policy community'89.
The incident . expresses much about DES impotence.

The second example is even more relevant to the consideration of competition for
the training policy space, as it involved the MSC and the DES in conflict for the first
time. It was noted in Chapter 2 that DES proposals to organise a major programme of
youth training and work experience were superseded by a similar scheme (YOP) run
under the aegis of the MSC. This major setback for DES ambitions derived largely
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from the impact of the Holland Report90, which convinced the Cabinet that the

Commission was best placed to meet the needs of the moment.

These examples illustrate the nature of the conflict between the DES and the MSC
for control of the vocational policy space. Both harboured ambitions of acquiring
greater responsibilities, but possessed a differing potential to succeed because of the
contrasting nature of both their respective policy networks and their expressions of the
bureaucratic dynamic. In the previous sections of this chapter a whole series of such
contrasts were observed. In terms of the policy networks, these included significant
contrasts in the organisational structure, the flow of authority, degree of autonomy and
accountability, and financial linkages. Whereas in the employment and training network
the public sector organisational linkages were internal to one bureaucracy (the MSC), in
the NAFE sector a more complicated structure necessitated negotiation, co-operation
and the pursuit of mutually agreed policies before change could be effected. Thus while
the DE could issue directives to local level via the tiers of the MSC, the DES was
unable to secure the implementation of its policies with any degree of certainty. Whilst
the only opposition to the activities of the MSC could stem from refusal to accept its
money, the DES frequently met resistance from LEAs who had policies and priorities
of their own, and the political legitimacy to pufsuc them. Whilst the
employment/training structure could virtually assure delivery, the central body of the
NAFE sector could only guarantee the attempt. A more cynical view of this contrast is
contained in the view that |

The basic appeal of the assault of the MSC on the education system is that democracy is
inefficient.91

Another central factor in the differences between the two bodies, at a time of severe
fiscal constraint, was the use of public money. Whilst the MSC could allocate funds
from its central budget to local implementation through a simple chain of line
management, control over money in the NAFE sector fell into a number of hands,
denying the DES the power to determine in any specific way the manner in which it

was spent at the local level. Money could be allocated to the MSC with a sure
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knowledge of what it would be used for; the same did not apply to the NAFE route.
Ranson quotes a DES official on the subject:

‘we had ... a serious problem in persuading Whitehall that we could deliver'.
In sharp contrast the MSC

'has a big bag of gold, is a centralised bureaucracy and can deliver the goods'.92
And again:

the Treasury is very critical: education has promised and not delivered. If you give £50m to the
MSC it will buy you a hard edged reduction in youth unemployment, whereas if you put
money in the RSG ... That is why we lose out. The Treasury-Cabinet line is pay money to
an organization which will get things done quickly. The Treasury has been a strong
controlling influence. The Treasury/MSC link has been a key one. We are trying to gain the
same relationship.93

The DES was unable to form such a relationship because of resource linkages
fundamentally different from those of the MSC.

In addition to the above, there existed strong bureaucratic contrasts. The MSC had
a management structure which ensured swift and obedient response to its directives,
and an operational culture which was amenable to sudden, wholesale changes of
direction. A young body not tied by the allegiances and expectations of longstanding
negotiating arrangements with partners in its field, it could adapt as required in a very
short time. The DES, in contrast, established in its role for many years, was firmly
locked into a procedural culture and negotiation network which severely hampered its
ability to respond quickly to any development; it was fundamentally unadaptable. Its
approach to policy-making and change was incrementalist, accustomed to gradual

development encumbered at every stage by extensive consultation procedures. |

Whereas the DES was in the habit of pursuing long-term goals, cautiously
implemented over a number of years, the MSC pursued its policies with unashamedly
short-term horizons, seeking early results. The horizons of politics being equally
limited, it thus perfectly complemented * the dynamics of political imperative. Problems
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such as an impending youth unemployment crisis make rapid solutions a political
necessity, and the bureaucracy best placed to come up with such solutions is the most

liable to attract Cabinet patronage.

Furthermore the MSC had a clearly market-centred, business-oriented
philosophical stance, took an economic view of education and training and was thus
naturally vocationalist. The DES in contrast was, despite its attempts to expand into the
vocational education policy space, philosophically rooted in the era of the social
democratic consensus, with all its attention to the needs of the individual. A Cabinet
with a newly 'work-oriented’ perspective on education was likely to be most convinced
by a bureaucracy whose colours were firmly and unequivocally nailed to the

vocationalist totem, than by a recent and not altogether convincing convert.

Lastly, there is the question of institutional competitiveness. It was observed above
that the MSC was aggressive, opportunist and interventionist in style, keen to expand
its policy space and increase its responsibilities. Whilst the DES was also seeking to
expand its influence in the late 1970s, the MSC attributes of authoritative command,
flexibility, reliability, direct purchasing power and a freedom to reformulate policy at
the drop of a hat gave it advantages the DES could not hope to match.

It would however be a mistake to imagine that the MSC or DES were in any way

seeking conflict with each other. The case was rather that

to create new institutions gives rise to the probability that they will clash with existing
institutions so that there is an internal conflict within the state bureaucratic apparatus.94

The MSC was little over two years old when the influential papers of 1976* staked its
claim to a role in the training of young people. Both the Commission and the DES were
looking to extend their influence into an area for which no institutional responsibility
was defined, neither having any past precedent to draw upon to establish a right of
influence. The reason they both moved into the area at the same time was that they were

responding to the same political and economic pressures, in consequence of which they

* see section 2.3 (ii)
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found themselves in competition. The institution which would emerge as dominant in
the policy area would be that best equipped to answer the imperatives of the moment.
The above contrasts between the two bodies and policy networks illustrate the reasons

why the MSC was ultimately more successful.

The pressures acting on the Callaghan government to introduce change in the area
of youth training policy in the late 1970s were impossible to ignore. Changes in the
economy and the associated spiralling of unemployment necessitated a rapid departure

from the longstanding equilibrium in education and training. Salter and Tapper note that

While some kind of gap has always been tolerated between the demands made by the economy

on the educational system and the quality of labour supplied by that system, there must come
not

a point where changes have to occur if the mismatch between demand and supply isto result

in unbearable tensions and social fracture.95

In this situation,

The more its bureaucratic dynamic fosters the formation of education policies sympathetic to

economic demands the more powerful is an institution.9%6

As a consequence of all the above factors, the MSC was able to present itself as
uniquely placed to fulfil the needs of the economy by promoting a system of education
and training fit to meet them. Geoffrey Holland, one of the architects of the MSC's rise

to prominence, claims it to be

doubtful that any government department could have been so well-placed as the MSC to

facilitate and underpin such developments 97

It succeeded where the DES failed; the latter, in the process of attempting to reassert
control within its own policy community by redefining the purposes of education, had
'constrained its ability to extend its domain'98. Its internal constraints made it 'a victim
of the very ideology it had so conscientiously sponsored'99. However, as Rhodes

points out, it would be a mistake to see the MSC's expansion simply as an incursion
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into the territory of the DES: it has taken over a policy space in which the DES had

limited previous involvement and which it aspired to control. It was

a policy space awaiting occupation not capture.100

The DE had long been established in training, and the vocational area for young people
was very much on the boundaries of both communities. The surprising feature of the
developments which took place is the relative ease with which the MSC became the
natural choice to adopt functions which might have been expected to be handled by the
NAFE policy community.

After its success in developing YOP, the MSC consolidated its new position. As
Moon and Richardson noted in 1984,

the MSC has, in a short period of time established itself as the focal point of vocational
training and has been tremendously effective in expanding its administrative territory.101

Through its ability to quickly deliver politically-urgent results without fuss or waste of
resources, it acquired the allegiance of the Treasury and the ear of the Cabinet. The
initial threat to this position posed by the election of the first Thatcher government with
its commitment to cut public expenditure in all areas was met as effectively and astutely
as its other challenges. As detailed in Chapter 2, the ploy of the New Training Initiative
succeeded in winning a government reappraisal which strengthened the Commission's
hand, and saw it receive new responsibilities for the coordination of youth and adult
training.

The announcement of TVEI in 1982 marked another major boost to the MSC's
pivotal role as a conduit for government action. This initiative emphasised how central
was the Commission in the early 1980s to government thinking on youth, education
and training policy. Section 3.7 considers how, with this in mind, the strategists of the
Thatcher government perceived the potential of the MSC as a tool for securing the
desired policy changes as they turned their attention to the next item on their educational
agenda: non-advanced further education.
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An outline of the governments approach to its 1984 strategy which synthesisies the
theoretical perspectives outlined in this chapter is conducted in section 3.7. Before that
it is necessary to cover one fujher theoretical area crucial to any account of such
strategy; that is, an overview of the nature of policy-formulation, decision-making and

implementation.

3.6  Policy formulation, decision-making and, implementation.

The raison d'etre of the present chapter is to provide a basis for understanding the
government NAFE strategy in 1984 - why it did what it did. Previous sections have
examined the particularities of the policy networks and bureaucracies which were to
deliver NAFE under the proposals of the new legislation. What remains is the need to
set NAFE policy-making in the wider context of policy-making generally: how it is
formulated, how decisions about it are arrived at, how it is implemented. These
questions raise a series of issues about the possibilities within which policy strategists
work. To understand the approach of the government's strategists in 1984, therefore, it
is necessary to identify the limits to those possibilities. This section undertakes such a
task by considering alternative approaches, and adopting one which may be used to
characterise the process which occurrred in NAFE, both in the run-up to and the

period which followed the White Paper.

For the purposes of this study, theories concerning the means by which policy is
conceived, adopted and implemented can usefully be split into two broad perspectives.
The first of these embraces a top-down model involving rational decision-making by
upper echelon actors; the second views policy-making as a wider and more complex

process involving active participation at all levels.

3.6 (i) Top-down approach

This conceives there to be a division of labour between those who formulate and those

who implement policy. The former are seen to operate in the upper tier of the policy
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process. They carry decision-making authority, set goals, and make rational decisions
between alternative policy options according to which is most conducive to the
achievement of the chosen goals102, The latter's role is to pursue these strategies as
effectively as they are able, faithfully following such guidelines as have been handed
down to them from above. Thus policy is seen as being a recognisable entity which can
be clearly identified by both parties, perhaps enshrined as a piece of legislation, and
hence evaluation of the policy becomes a matter of measuring how closely the policy
outcomes match the original objectives. The process is portrayed as cyclical. In the first
instance there is a period of policy formulation, followed by an implementation phase.
This stage includes monitoring and evaluation of policy outputs, the results of which
are fed back to the policy makers to inform another round of policy decisions, which in
turn are once again handed down to the implementers. Ham and Hill103 note that this is
a prescriptive rather than responsive or flexible approach to policy-making. They state
that its position embodies the following: (a) that policy should be made by elected
representatives, implemented by subordinate and obedient public officials, and (b) that
policy-making involves goal-setting followed by activities in pursuit of these goals

which may be systematically monitored.

This approach involves a number of key assumptions. Broadly these concemn:
firstly, the authority which those in the upper tier of the policy process can exert over
what takes place at the lower levels; secondly, the ability of the upper tier to
successfully formulate an informed policy which is sufficiently detailed to be applicable
at the local scale when implemented; and, thirdly, the very existence of policy as a
recognisable entity.

Firstly then, on the question of authority, the top down approach considers the
policy makers to be a dominant group, for whom policy is an identifiable piece of
property of which they are the owners. Similarly, they are seen to monopolise the
decision-making process, with the implicit requirement that substantive decisions
relating to the implementation of the policy be referred back up the line for their
approval. Any unsanctioned alteration or interpretation of these decisions represents a
challenge to the authority of the dominant group. In state policy-making such as that for
the public sector NAFE this group is the central government, and in particular its
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ministers and their teams, who are accorded superior legitimacy over all other actors in
the policy field as a consequence of the government's electoral mandate. Hence, it is at
this stage only that ideological imperatives are permitted to enter into the policy process;
these in turn require the approval of the electorate at regular intervals. As we have seen
this situation can become complicated by the existence of other, independent mandates
lower down the hierarchy, but the important principle at this stage is the concept of a
distinct decision-making group.

The second major group of assumptions centre on the ability of the above group to
adequately formulate policy which is sufficiently comprehensive to instruct the
implementers in the details of their activities. For such comprehensiveness to be
attained, the decision-making élite is required to be highly informed on a wide range of
detailed issues. These include previous practice, the demands and powers of various
interest groups at different levels, the amount of resources (in both time and money
terms) required to carry out the various phases of implementation, and the likely
consequences of alternative courses of action. Naturally it will be the role of the lower
tiers to provide such information, it being their responsibility to ensure that the
decision-making élite is making rational choices on the basis of as complete a body of
information as can be achieved within available resources. The assumption that this is
what they in fact do, i.e. that they are not selective in the information they supply to
their superiors, is very important.

Furthermore it is assumed that either: (i) the policy handed down by
decision-makers is formulated in sufficient detail as to inform the ground-level
implementers as to how to respond to contingent local circumstances, or (ii) that where
such detail is not built in to the initial policy, that the decision-makers have sufficient
time available to deal with any detailed implementation problems that are referred back
up to them by implementers who have no personal authority to act independently on

these.

The corollary of the above approach is a view of 'implementation’ as

those actions by public or private individuals (or groups) that are directed at the achievement
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of objectives set forth in prior policy decisions.104
This epitomises the top-down view of the policy process, and embraces the idea that

much can go ‘'wrong’ between policy formulation and output.105

Extensive work has been done in this area by Pressman and Wildavsky much of whose
concern is with the extent to which successful implementation depends on linkages
between different organisations and departments at the local levell06, Their analysis is
mathematical in approach, quantifying the number of linkages' between these
organisations in the implementation of an area of policy and theorising that the greater
the number of these linkages, the higher the quality of cooperation required between the
various partners to avoid a shortfall between policy objectives and achievements. This
notion they identify as 'implementation deficit', a function of the number of linkages,

whose minimisation becomes an important goal.

In line with this view is Gunn's perspective, which requires ten preconditions for
‘perfect implementation'. These typify the top-down approach, and provide a useful
portrait of how it would prefer the policy process to appear. His preconditions for

‘perfect implementation' are:

@) that circumstances external to the implementing agency do not impose crippling
constraints;

(i) that adequate time and sufficient resources are made available to the programme;

(iii) the required combination of resources is available at each stage as well as overall;

(iv) the policy to be implemented is based on a valid theory of cause and effect;

(v)  the cause and effect relationship is direct, with few if any intervening links;

(vi)  policy is implemented by a single agency which need not depend on other agencies for
success;

(vii) complete understanding/agreement over objectives - these conditions persist
throughout the implementation process;

(viii) it is possible to specify, in complete detail and perfect sequence, the tasks to be
performed by each participant;

(ix) there is perfect communication between and coordination of various elements
involved in the programme;

(x)  those in authority can demand and obtain perfect obedience,107
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The top-down view of the policy process as outlined in this section can be summed up

simply as in Figure 3.3.

3.6 (ii) Weaknesses of the top-down model

There are a number of problems surrounding the top-down model, and these are rooted
in its assumptions. Whilst it would be inaccurate to suggest that it it is widely put
forward as an achievable goal, it nonetheless is suggested as an ideal to which the
efforts of all those involved in the policy process should be aimed. In doing so, it fails
to take into account some crucial and basic factors which need to be recognised in order

to fully understand the way in which the policy process operates.

Principally, the deficiency of the top-down model is that it overemphasises the
distinction between policy-making and implementation. Implicit in this are three

erroneous assumptions, referred to above, which to summarise concern:

(a) the power-relationship between the decision-making €élite and the lower
administrative tiers;

(b)the ability of the decision-making élite to formulate a policy which is
sufficiently comprehensive;

(c) the existence of policy as a recognisable entity.108

The power relationship referred to in assumption @) considers the highest policy tier to
exercise effective authority over the lower tiers. This fails to consider two significant
areas. These are, firstly, the possible existence of other legitimate sources of power
within the policy system, and secondly that bureaucrats within the administration will
inevitably possess a degree of interpretative discretion in carrying out their activities, to

a greater or lesser extent.

To take the first point, in a pluralist society any policy area will embrace a number
of interest groups who will independently exert such power as they possess to

influence the decision-making process. Trade unions, employers organisations, lobby
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groups, trade associations, powerful private individuals or institutions are all examples
of such influences, and where the interests of such groups conflict with those of the
policy-makers (or indeed each other), decision-making inevitably requires negotiation
and compromise between these competing interests. The policy-making élite are unable
to force decisions on the policy area concerned without the support of at least some of

the major interest groups who are involved in it.

In examining NAFE policy we shall be looking at the national government as the
decision-making é€lite, and Barrett and Hill note that implementation problems arise in

such areas due to, firstly,

the normative assumptions of government - what ought to be done and how
and

the struggleand conflict between interests - the need to bargain and compromise.

This tension represents

the reality of the process by which power/influence is gained and held in order to pursue
ideological goals.

They emphasise four reasons why compromise is an inherent factor in policy, which

are that many policies:

® represent compromises between conflicting values;

(ii) involve compromises with key interests within the implementation structure;

(iii) involve compromises with key interests upon whom the implementers will have an
impact;

(iv) are framed without attention being given to the way in which underlying forces
(particularly economic ones) will undermine them,109

In this context it is further relevant that policy in an area such as NAFE, which requires
the local implementation of national decisions, involves a relationship between central
and local government which, as noted in section 3.4, is far from a straightforward

matter of the latter carrying out the former's instructions. The effects of this in NAFE
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are considered in Chapter 4.

The second area embraced in assumption (i) is the notion that administrators are no
more than the unthinking tools of the decision-makers, simply the operational 'hands’
of the policy-making 'brain'. This view is inappropriate: firstly, administrators cannot
be impelled to act in a regulated manner - Hill and Barrett110 note the inherent difficulty
of controlling implementing actors, the process of their day-to-day work invariably
presenting them with situations where their response requires a certain amount of
individual discretion. Secondly, it is desirable for all concerned in the policy process
that they do this: without individuals' responsiveness at the moment of incidence to the
detailed complexity of contingent circumstances, any administrative organisation would

become inoperable.

At the same time it is important to accept the limitations of the individual's role.
McGrew and Wilson draw attention to the

limited information-processing capacity of real individuals.111

They cite the notions of Steinbruner!12 who, in making out a case for what is described
as 'grooved thinking', argues that as a consequence of these limitations individuals
become "programmed’ to respond to particular organisational information flows which
shape their basic thinking process.

Individuals thus come to think along certain 'grooves', simplifying complex tasks into

crudely defined decisions in individual cases.

Two points need to be noted here. Firstly, that such decisions, however crudely
defined, do in fact occur. Secondly, that the above statements apply with equal force to
individual actors at the top of the decision-making hierarchy.

This consideration leads on to the second key assumption of the top-down model,
concerning the ability of a policy-making €lite to formulate a policy sufficiently
comprehensive to be straightforwardly implemented. This assumption requires two

things of the policy-makers. Firstly, a considerable degree of expertise in the policy
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area; secondly a detailed and up-to-date knowledge of the prevailing contingent

circumstances under which the policy is to be carried out.

Both of these require the policy-makers to be extremely well-informed, and the
assumption breaks down for a number of reasons. We have already noted the limited
information-processing capacity of individuals:the expectation that individual actors or
small groups in decision-making €lites can be equipped w1th enough knowledge and
understanding of an entire policy network to control its most detailed workings is
clearly exagerated. Saunders makes this point thus:

Even in the most rigid and hierarchical of state bureaucracies, those occupying lower-level
positions invariably retain some degree of autonomy and discretion in their relations with
those at the top, for in no organisation can the formal leadership hope to lay down and
monitor all aspects of policy and its implementation.113

In addition to this are the time constraints which inhibit policy-makers from concemning
themselves with the day-to-day detail of policy implementation decisions, as well as a
number of good reasons why it is considerably more practical to leave some

decision-making to the implementation phase. Some of these are that:

@ conflicts cannot be resolved during the policy-making stage;

(i)  itisregarded as necessary to let key decisions be made when all the facts are available
to the implementers;

(iii) it is believed that implementers (professionals, for example) are better-equipped to
make key decisions than anyone else;

(iv) little is known in advance about the actual impact of the new measures;

(v)  itisrecognised that day-to-day decisions will have to involve negotiation and
compromise with powerful groups.114

The issue of expertise and where it is located is crucial in this context. In many fields,
and in particular those where a large number of professional staff are engaged close to
the 'coal-face' of activity, this will be largely outside any legislative élite. In the case of
NAFE, where the expertise of lecturing staff and LEA and college administrators is

called extensively into play, this aspect is of considerable importance.

A further consideration is that not only do administrators in the lower echelons
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participate in decision-making once policy positions have been decided; they also play a
contributory role in the initial determination of these positions. This derives from their
function of providing the bulk of the information upon which the decisions of the
senior policy-makers are based. McGrew and Wilson argue that the policy directorate is
not simply a controlling functionary, but that it is in part controlled by the selection of

information by those below sending it up, for example in the form of
feasibility studies which ... define their nominal masters’ decision space.115

Salter and Tapper claim that the DES bureaucratic élite, for example, is very influential,
ministers being unable to master the wide range of areas of educational expertise in
which the Department deals. It is therefore difficult for them to challenge the
institutional policy agenda they inherit, and must ‘make choices between policies
presented to (them)'116, McGrew and Wilson note that at the higher levels of
organisation the 'principles by which information is classified and acted upon' become
more abstract and purely policy-oriented rather than case-oriented117. Both are crucial

in the fullest development of policy.

The above points have already hinted at the inadequacies of the third major
assumption of the top-down model, that policy exists as a recognisable entity which can
be handed down in a complete form to implementers. Ham and Hill!18 consider this a
dangerous assumption, and also state that it may not make sense to refer to an
organisation's goals as if they can be simply stated. At one extreme the form in which
policy is handed down may represent no more than a 'stance'l19, which is easy to
identify, but much more difficult to turn into policy on the ground. At the other policy
may be enshrined in detailed legislation, which may be complex, legalistic and difficult
to interpret simply as a set of direct day-to-day guidelines. However, whilst it is here
that the formulations produced by the highest tier will be the most comprehensive, it is
important to note that (a) such detail will almost certainly have been produced by actors
below the decision-making élite (who will have thus delimited their superiors’
‘decision-space' as noted above), and (b) that even at this level of detail, such a
document will not approach the complexity of the daily tasks routinely thrown up by

the unpredictably changing circumstances within which implementers operate.
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In view of these considerations it can be concluded, along with Ham and Hill and
others, that

Implementation rarely involves the direct translation of policy goals into action120
and that decision-making

rarely proceeds in such a logical, comprehensive and purposive manner.121

3.6 (iii) Alternative view - the policy-making continuum

There is widespread support for the view that policy-making continues into the

implementation phase, which may involve

(1)  continuing flexibility;
(i) concretisation of policy in action;
(iii) process of movement back and forth between policy and action.122

Noted earlier was Lipsky's stress upon the role of 'street-level' bureaucrats, stated to

be very significant policy-makers. The claim is that

the decisions of street-level bureaucrats, the routines they establish, the devices they invent to
cope with uncertainties and work pressures, effectively become the policies they carry out.123

They are of crucial significance in determining the allocation of goods and services,
making

choices about the use of scarce resources under pressure.124

Their reasons for making specific decisions is unlikely to be politically-motivated or

tuned towards any coherent policy goals, related rather more, claims Lipsky, to the
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reduction of pressure upon themselves. Which is to say, they are fundementally
pragmatists. However, this in no way minimises the implications of their contributory
function; their interpretative role in adjusting statutory or other policy requirements in
line with local imperatives must be seen as a highly significant aspect of

implementation, and of the concretisation of policy in action.

As noted in section 3.2, Lipsky argues that the scope of of discretion exercised by
street-level bureaucrats is determined by the degree to which they can be considered
professionals. Dunleavy emphasises the potential for policy-formulation by

professionals in a field

through their internal process of ideological development, rather than through the operations
of their professional institutions in an interest group mould.125

The presence of educationalist professionals in the NAFE sphere, particularly at the
LEA and college level is, in this analysis, clearly a significant factor in the development

of the sector's policies.

The corollary of the above considerations is that an alternative perspective is
required, which recognises the true nature of policy development. Such an approach
could usefully embrace the alternative 'bottom-up' analyses, for example the 'backward
mapping' forwarded by Elmore!26, but must not fall into the trap of excluding or
undervaluing the contribution of crucial upper tier actors in reverse fashion to the
top-down model. It must recognise that policy-making is a complex, dynamic and
iterative process involving decision-making in every tier of the hierarchy in a given
policy field. It must lay sufficient stress on the interpretative role of implementing
actors in fleshing out bare policy 'stances' into the diverse and complex form in which
policy manifests itself on the ground. It must emphasise that policy develops over time,
and can never wholly exist in the form of written statements, however comprehensive

their scope. In recognising the point that it is

hard to identify particular occasions when policy is made!127
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it becomes clear the policy-making must be seen as an organic process in which detail is
constantly revised in the context of praxis. The notion forwarded by Barrett and Fudge

of implementation as

a policy/action continuum in which an interactive and negotiative process is taking place over

time!28

therefore emerges as a useful construct. This suggests a process involving two groups,
those seeking to put policy into effect, and those upon whom action depends. Such a
view emphasises the need to focus on the interactions between actors and agencies in
order to better reflect the complexities and dynamics of these interactions. Barrett and

Hilli29 argue for an 'action-centered' mode of analysis, a position which recognises:

(a) changing and changeable policy;
(b) complex interaction structure;
(c) outside world which must interfere;

(d) inherent difficulty of controlling implementing actors130

These reflect, not 'implementation deficiency', but integral aspects of the policy
process.
. . . MW . .
The policy-making continuum becomes the mostconcept, therefore, in analysing
an area such as NAFE where the above considerations unquestionably come into play.

It may usefully be outlined in diagrammatic form as in Figure 3.4.

These ideas will be used in Chapter 4 to examine the reasons why the original
proposals of Trainingfor Jobs became blunted at the implementation stage. Meanwhile,
having established a construct with which to analyse the policy-making process in
NAFE, it is necessary to turn to the specific considerations which were being made by

government strategists in the run-up to the 1984 White Paper.
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3.7 The Thatcher government's 1984 NAFE strategy

The purpose of this chapter has been to present a central argument of the thesis, that
which seeks to account for the intent in the government strategy which lay behind the
1984 White Paper. The previous sections of the chapter have developed a series of
theoretical and historical constructs upon which such an argument may be based. This
final section seeks to present the argument as concisely as possible by recourse to the
ideas thus justified.

The relevant arguments are divided here into four categories. These are:

(i) The motivating goals and other imperatives which fuelled moves for policy
change.

@ii)) The outcomes required of the new policy.

(iii) The strategic options open to central government to effect the changes it
desired.

(iv) The eventual choice which became expressed by the White Paper.

3.7 (i) Imperatives for change

In considering the forces which were responsible for the changes proposed in 1984, a
distinction can usefully be drawn between the 'open’' objectives, and more 'hidden'
factors which require more penetrative analysis. To consider the openly-expressed
objectives first, these related to issues of what was educationally-desirable in the broad
context of the needs of the nation as a whole, and of extensive criticisms of the existing
structure of NAFE. They centred on a view that present provision was inefficient,
inflexible, unresponsive, and in many instances anachronistically rooted to past
requirements and to tradition, for example the continued widespread use of
apprenticeships with their restrictive conditions such as time-serving and union-
membership. In a pressured economy in which skill shortages were becoming
increasingly apparent, and in which the poor showing of Britain's training record

against that of its competitors was an increasing cause for concern, greater attention on

115



the part of NAFE to the needs of industry was widely held to be necessary. Whilst not
uncontroversial - LEAs, colleges and educationalists generally staunchly defended the
record of NAFE - this view was not particular to the Thatcher government; it had wide
currency elsewhere. Therefore at the surface level a new policy attempting to deal with

the problem would be popular.

However, it is argued here that the hidden imperatives behind the 1984 policy
change were equally important in bringing it about, if not more so. These two can be
divided into two areas - the particular ambitions of the Thatcher government; and deeper
structural and historical influences operating within the state. The factors peculiar to the
administration of the day can be further separated in to two areas, political and
ideological imperatives. The conceptual division is that the first of these refers to factors
impinging upon the government from outside, whilst the second refers to its own

internal dynamic.

In terms of ideology four key areas are seen a significant: the market; public
expenditure; the philosophy of education; and local government. The Thatcher
administration came to power on a clear platform based on liberal monetarist
economics. On the one hand this embraced a deep belief in the value of the market,
whose associated forces were seen as the most efficient way of organising public
provision. It placed a premium on competition and the provision of consumer choice as
a means of improving services and reducing waste. It contrasted strongly with the
collectivist view in which state planning sought to create efficiency, and argued for a
reduced role of the state, and a reduction in state expenditure wherever possible. This
could either be achieved through greater efficiency or cuts in services. The programme
which had been in place throughout the first Thatcher government (1979-83) had

followed these ideas, and the new parliament continued this approach.

In terms of vocational education, the philosophical view of this was that public
expenditure in this area should be considered an investment in skilled labour power,
and thus closely in tune with the economic dynamic. It implicitly rejected the notion that
public money should be spent on provision aimed at the non-vocational needs of the

individual, this latter requirement being seen as very much a secondary consideration

116



and anyway a matter for the individual to arrange independently.

The other ideological area considered here is local government. In section 3.4
above, which provided outline of the Conservative government's reassertion of central
authority over local government, it was argued that this process was spurred by a deep
ideological distaste on the part of central government for the institutions of local
democracy. In part this can be ascribed to the other ideological consideration which
have already been identified - thesinclude : the view that local authorities were very
much bound to the old consensus notions in which collectivist- type provision was
widely perceived to be the norm,; the idea that local government could be an impediment
to the introduction of market-based, private-sector service provision; and that local
authorities spent an unacceptably large amount of public money. But perhaps the most
significant factor is the aspect of Thatcherism which believed in 'rolling back the
frontiers of the state'. In this vision, central government had a necessary function in
such areas as national defence and the enforcement of law and order; local government,
being almost wholly involved with the provision of consumption services, was
carrying out a role better left in private hands and regulated by market forces. The ideal
saw a small number of key powers invested in a strong central state, with the majority
of functions provided by the private sector. Therefore, any Thatcherite policy directed
at the local sphere was likely to express the ideological desire to reduce both the

responsibilities and the spending power of councils.

This consideration leads on to one of the three major political factors operating on
government thinking at the time of the White Paper. That is, its offensive against local
government was causing problems because councils were resisting it with considerable
public attention. This might not have mattered, given the supremacy of centre over
locality argued to be inevitable in section 3.4, had not these councils been mounting a
political challenge to government. Many authorities, most notably the large labour-
controlled councils in metropolitan areas were offering not merely resistance but an
ideological challenge to government policy, threatening, as argued earlier, to drain
public confidence in the belief that 'there was no alternative'. Undermining local
government therefore became not just desirable but a matter of urgency, and the

strength of anti-local authority feeling in the Cabinet can be accounted for thus. The
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consequent motivation was either to strip local government of its powers and

responsibilities, or to sidestep its opposition.

The other two key political considerations were the continuing problem of
unemployment and timing in the life-cycle of the parliament. The rise of unemployment
associated with the recession of the late 1970s and early 1980s, and of youth
unemployment as a particular extreme aspect of it, was a powerful political force
throughout this period. It had become very high profile as a consequence of criticisms
of YOP and the summer riots of 1981, which combined public fears of the perils of an
unoccupied ydung workforce with public dissatisfaction over measures to tackle the
problem. Although YTS had been introduced as a bold attempt to quench the issue,
and a combination of rising employment and demographic decline was later to lower the
public priority of the issue, policy-formulation at the time in question here must
nonetheless be understood as occurring against a background of considerable political
concern over provision for 16-19 year olds. NAFE, as a major provider, was inevitably
close to any new thinking in this area. Politically sensitive areas such as this lend
urgency to associated policy efforts, and the need for quick results would affect policy
in NAFE as it had in other areas involving the youth problem.

The other political factor which should be noted is that seven months before the
publication of Training for Jobs, the government had been re-elected with one of the
largest majorities of any administration for many years. If thers was any time

appropriate for a dramatic and perhaps risky policy innovation, it was then.

The last consideration in this analysis of 'hidden' motivations behind the
government's policy is that relating to structural and historical factors. These largely
concern Saunders' dual-state model in which tensions within the state are a product of
deep-seated structural factors, and Salter and Tapper's arguments about the
centralisation of education. In Saunders' analysis, as described in section 3.4, the
principal distinction between national and local government responsibilities is a
respective emphasis on production and consumption functions. Whist sustainable and
desirable at a time of economic expansion, the fiscal crises of the mid-late 1970s and

beyond led to a conflict to interests and a need for central government to invoke its legal
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powers to subdue local demands. Thus it is argued that the Thatcher government's
attack on local government only served to intensify an existing structural trend towards
central-local conflict, adding weight to the influence of this factor in policy-formulation.

The centralisation of education. identified by Salter and Tapper is described in
section 3.5. Their argument is that the steady centralisation of DES influence in the
education policy community evident since the late 1950s was part of a both a wider
centralising tendency at work throughout western Europe and an increasingly self-
conscious attempt by the DES to gain the upper hand. The appearance of vocationalism
had the effect both of giving the DES a potential weapon to increase its influence and
exposing its basic inability to do this, because of its entrenched bureaucratic character.
The MSC had consequently profited by picking up the vocationalist ball and running
with it fast. As such, it was the focus of all attention in education at a time when
centralisation of government power was very much in favour with the administration of
the day. It had been successfully used to steamroller through a new policy for schools
in the shape of TVEI, and could be expected to feature prominently in any new moves
to strengthen the power in education of the central state.

3.7 (ii) Intended outcomes

The White Paper's specific objectives are considered much more fully in Chapter 4,
which examines its meaning and intentions in more detail. Here, though, as a means of
summarising the above sections, it is useful to identify the specific outcomes to which
all the above motivations were pointing at the start of 1984. The Conservative

government wanted:

* Major changes in further education - it wanted the education service to provide
at the NAFE level courses which were less costly, more relevant, offered more
flexibly, by management structures which were more responsive to the needs of
others than to their self-defined priorities. This meant a greater degree of
consumer choice, particularly for employers. Old-fashioned forms of provision
which did not meet the needs of the moment should not be funded out of the
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public purse.

A more appropriately skilled and flexible workforce - the above conditions were

expected to achieve this.

Additional tools to tackle youth unemployment - NAFE would be one of a
number of fronts along which this could be tackled; in all of them the political

sensitivity of the issue meant desire for quick results.

Further centralisation of educational power - to effect the above policies it was
necessary to wrest influence from the lower levels and increase that held by the

centre. This issue is picked up again below. This was to be concomitant with:

A reduction in the influence over education of local politicians - as part of the
government's overall attack on local government, this was to be one amongst
many areas where local powers were to be eroded, in line with a trend
stretching back throughout the twentieth century (see section 3.4). This
objective was emphasised by the government's interest in taking control of
NAFE as a form of economic investment whilst blunting local authorities'
capability to invest in NAFE as a form of social consumption. It would also
facilitate the desire to remove collectivist influences from education and

strengthen the influence of education as an economic investment in labour.

The minimisation of public expenditure on NAFE - in line with government
policy on public expenditure generally, NAFE expenditure was to be entrusted
to hands which could be relied upon to deliver the central government's

objectives to the exclusion of other priorities.
The advance of Conservative policy at a time of strength - an expression of the

desire to maximise on the advantages of a large majority in a young parliament

to further the aims of the Thatcherite project for a new, market-oriented society.
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The above points provide an overview of the strategic objectives which fuelled
government thinking in developing its Training for Jobs policy. This overview can be
profitably simplified by recourse to a model of government intentions which draws
upon the notions of 'top-down' and 'policy-making continuum' approaches to the

process of government decision-making.

Figure 3.4 illustrates the policy-making continuum, but does not express the
relative overall power of the higher and lower echelons. In Figure 3.5, therefore, the

model is developed by considering three simple variations of the continuum.

Whilst Figure 3.5 (ii) echoes the earlier diagram, (i) and (iii) illustrate the extremes.
In (i), a picture is presented which recognises the inevitability of policy development at
all stages of the implementation process, yet in which the centre/top is very much the
dominant partner, the parameters for local/lower-tier discretion being very narrow.
Conversely, (iii) indicates a position where lower tier actors are more influential, their

opposite numbers in the upper-tier having a much reduced role.

The purpose of bringing this model into the discussion at this stage is to
characterise with greater clarity the nature of the 1984 policy initiative. It is argued that
in Training for Jobs, in order to achieve the objectives outlined above, the attempt was
being made to move from a position in which local actors (principally in the LEASs)
were largely in control of NAFE policy, to one in which the central state had a much
more significant influence; i.e., the government was seeking to move from a position
akin to that in Figure 3.5 (iii), top one more like that in 3.5 (i). It was seeking to alter
the very structure of the policy-making continuum.

It would be ingenuous to suggest that government strategists believed possible a
wholesale shift of NAFE control into a few hands at the centre. What is argued here is
that they envisaged a decisive shift in that control away from local authorities and
towards more centralised decision-makers. Associated with this was a parallel shift, of
a decentralising nature, of local power from public to private hands, i.e. from LEAs to
local employer and business interests. This, as argued above, was a trend characteristic

of the Thatcher years and of the ideology which fuelled them.
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The next section considers how this overall objective became translated into a

particular strategy which could be defined, published and pursued.

3.7 (iii) Strategic options

In considering the issue of options open to central and local government in pursuing a

policy strategy, Rhodes identifies as many as eleven major approaches131. Briefly,

these are:

bureaucratic

incorporation
consultation
bargaining
penetration
avoidance
incentives
persuasion
professionalisation

factorising

central government using its legal authority to restrain or
direct local action;

cooption and joint decision-making;

involves no commitment to making modifications;
process of mutual exchange;

local authority seeks allies within the centre;

no agreement, each follows its own policy;

financial inducements offered to secure implementation;
by means of rational argument/advice etc.;

creation of single-issue policy areas dominated by
professionals

simplifying issues through subdivision.

Before considering which of these forms apply to Training for Jobs it is worth

recalling Saunders' two categories of organisational strategy (outlined in section 3.4),

'restructuring’ and ‘innovation'. These point to the two options which, it is argued, can

be seen as the broad choice facing government strategists as they devised a NAFE

policy designed to meet the objectives outlined above. These are:

(i) Legislative intervention in the NAFE policy community;

(ii) Innovation by other means.
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To take the first of these, legislative intervention is an approach which fits into Rhodes
‘bureaucratic' category. It offered the strategists many difficulties and few attractions.
The analysis above of the NAFE policy community and its bureaucratic structure
indicate that it was a field where impediments to rapid change were many, and
developments were invariably slow. Recent experience with legislation on local
government finance had demonstrated the potential for frustration and delay inherent in
attempts to compel local councils to follow government policy by means of altering the
legal framework. Furthermore, the process of major legislative change which
restructures statutory responsibilities is itself very time-consuming, as the long
parliamentary passage of the later Education Reform Bill amply demonstrated. For a
government keen to see quick developments in the 16-19 field, and with a busy
legislative program of radical proposals to squeeze into parliamentary time, a wide-
ranging bill which redefined national and local responsibilities for NAFE would not

have suited its purpose.

The other broad alternative was to adopt an innovative policy which would
somehow sidestep the quagmire of local government responsibilities and effect change
- by other means. The alternatives Saunders offers include the imposition of new
management techniques upon local decision-making - again a potentially slow process -
and the utilisation of alternative non-elected forms of sub-central government. The
growth of these bodies since the last war was outlined in section 3.4, and the use of
such bodies as regional water and health authorities to take on former local government
responsibilities was a tried and trusted practise. And in the shape of the MSC, the
government had a ready-made candidate for the task which had already successfully
made significant inroads into the vocational field. If the MSC was to be used to further
government policy, the question now was how. It would have been impossible to
simply hand over responsibility for all of NAFE to the Commission without the sort of

major legislation already identified as unattractive. The answer lay in recent experience.

A little over a year previously, the Prime Minister had announced to the House of
Commons the introduction of a new form of vocational provision in schools, to be
funded and overseen by the MSC - i.e. TVEL The announcement had been preceded by

none of the consultation which normally accompanied such initiatives, and the

124



government had succeeded in steamrollering its policy through without significant
impediment. At a time when all public funding was scarce, the attraction of new money
was irresistible to many LEAs. The ready involvement the MSC had been guaranteed
by the staunch support of its Chairman, David Young, for Thatcherite policies (see
Chapter Two). The question now for the government was whether a similar venture be

mounted in NAFE. The answer to this question is considered in the next chapter.
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