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Introduction: the markets and management project

The  paper draws on a comparative study of the impact  of
marketization  and  new  management  practices  on  three
service  providers  - primary schools, fast-food  outlets
and  residential homes  for the elderly - in  an  English
county town ; this paper is predominantly concerned  with
primary schooling.

The   'Markets   and  Management'  Project   focuses   on
management  processes and labour relations.  The  project
addresses these issues within three types of small scale,
partially  regulated, service organisations which,  to  a
greater   or  lesser  extent,  are  exposed   to   market
ideologies and market forces.  The case-study work  takes
place  in an English country town and the main sample  is
of  primary schools.  However, there are also comparative
studies  of  residential homes and of fast-food  catering
outlets.  The 'Markets and Management Project' is  funded
by the University of the West of England and the National
Primary  Centre  (SW) and will complete in  August  1995.
The  project team is Ian Menter, Yolande Muschamp,  Peter
Nicholls and Andrew Pollard of University of the West  of



England and Jenny Ozga of the University of Keele

The  focus  of this paper is an exploration  of  the  new
management  discourses  that  have  become  dominant   in
marketized public sector/service organizations.  We  week
to  uncover  the  links  between  marketization  and  new
management  practice  with particular  reference  to  the
impact  of such practice on work relations in the primary
schools.

Teachers as an Occupational Group

We  have a particular interest in the changing nature  of

management  and  in the impact of growing  concerns  with
quality  and  the need to meet performance indicators  on
management-workforce     relations.     The     project's
juxtaposition of residential homes, fast food outlets and
primary  schools may seem somewhat fanciful, but  we  set
out   to   place   apparently  very   different   service
organizations  side by side, so that we had  a  range  of
market  exposure  from  the highly marketized  fast  food
outlets,  through the increasingly market-vulnerable  and
increasingly regulated residential homes to the  hitherto
market-insulated primary schools.

It  is  perhaps unnecessary to add that the  emphasis  on
market-led  policy and consumer choice in  education  has
resulted in considerable exposure of the teaching  labour
force  to  pressures more commonly experienced in  other,
traditionally less secure, occupations. This  adds  force
to  our argument for studying this occupational group and
its  organisational context alongside others, and for the
use  of  major themes in the sociology of work  -  themes
like  occupational  structure,  labour  market  position,
occupational segmentation, labour process analysis  -  in
relation  to teachers and their managers.   Moreover,  as
Knight   et   al   (1993)  have  pointed   out,   teacher
restructuring needs to be seen in the context  of  global
change  in  work  organizations, in  management-workforce
relations,  and  in  the  identification  of   core   and
peripheral workforces.

We believe that a great deal is to be gained from placing
teachers within the scope of theoretical and intellectual
enquiry   which  is  concerned  with  other  occupational
groups,  particularly  as  public  sector  workers   find
themselves exposed to the stress and competition  of  the
marketplace.  In  particular, we wish to  draw  on  ideas



concerning  the  labour process and its management  which
seem  to  provide  particularly rich connections  to  the
historical  and  contemporary  control  of  the  teaching
labour force, while maintaining a commitment to recording
the  messiness  and  complexity  of  such  processes   in
relation to teachers` work.  Connell has set out some  of
the ways in which we might explore these processes;

     "Teachers'   work  can  be  understood   as   a
     particular labour process and as governed by  a
     particular  division of labour.  In  comparison
     with  other  workers, the object  of  teachers'
     labour   is  difficult  to  specify,   so   the
     definition  of  task can extend almost  without
     limit,   and  the  work  could  be  intensified
     indefinitely.   But  it is governed  by  strong
     constraints  -  such  as  the  nature  of   the
     classroom and other settings, class sizes,  the
     timetable  -  which  embody  particular  social
     relations  and policies.  The work of secondary
     teaching is most often performed by a technique
     of   collective  instruction  on  predetermined
     content.  There are a good many refinements and
     variations    of   this   technique.........The
     timetable  embodies a division of labour  based
     on   one   set  of  principles,  viz   content,
     difficulty and pupils age.  Teachers'  work  is

     also  divided  in  ways reflecting  experience,
     sex,   administrative  involvement,   and   the
     histories   of   particular  schools........The
     division of labour changes historically, as  in
     the   emergence   of   new   specialisms   like
     computing"
     (Connell, 1985 p.86)

The interest for us lies in exploring the extent to which
these  divisions, and the division between  teachers  and
managers   reinforced  by  current  policy  trends,   are
functional and rational in their consequences, or if they
are better understood as deriving from the imperative  to
control   the  teaching  labour  force.  (Johnson   1972,
Edwards,  1979).    A labour process perspective,  within
the  broader field of the sociology of work, reveals more
clearly   than  conventional  approaches  the  fragmented
nature  of  teaching as an occupational group,  with  its
segmented structures (particularly those of class,  race,
gender,   sector   and   subject),   its   complex    and
contradictory functions, and its ambivalent  relationship



with its employer, and thus allows further exploration of
the  nature  of  control.   We anticipate  messiness  and
indeterminacy  in  our  findings; we  are  documenting  a
process  of change, and we are also concerned to  explore
and  understand how teachers experience this process, and
not  to merely  record its external manifestations or  to
read them off from theoretical positions.

In developing our analysis, the ideas associated with new
management practices are significant because, as  Hatcher
(1994)  has  argued with reference to changing employment
conditions, organisational cultures and staff  management
tasks,  the  importance of management in  the  marketized
system  is  enhanced. We say more about this  below,  but
here  we  wish to stress that in exploring the relatively
market-proof  world of primary school provision,  we  are
seeking to establish the rhetorical and ideological force
of  marketization, and the shifts in management-workforce
relations  that it fosters - indeed requires. It  is  our
contention  that  it  is  in this sphere  of  management-
workforce  relations that the market  rhetoric  does  its
`real`  work,  as  the potential for competitive  primary
provision   is  limited  (see  Muschamp   et   al   l994,
forthcoming).   Here again we want to look  at  parallels
and  differences  between teachers and other  public  and
private sector workers.

Before  moving  on  to  explore the  nature  of  the  new
management,  it  may  be helpful to review  some  of  the
recent  policy activity that places education (and  other
public sector services) in the market place.

The Marketization of Education

It  is not possible here to address all the issues raised
by  marketization  of  education, and  we  reiterate  our
emphasis here on its consequences for employment practice
as the primary concern of our project: indeed it may well
be  the  most  significant change in education  provision
following  from  marketization,  more  significant   than
changes  in the structures of provision.  For our present

purposes  the particularly hostile context in  which  the
restructuring of the education workforce has proceeded is
significant.  It  is  unnecessary to repeat  here  widely
discussed points about  the major restructuring of  state
responsibilities in the face of the apparent  failure  of
the  Keynsian Welfare state. Education was, and  remains,
heavily  implicated in that  apparent  failure,  and  had



been  subjected  to particularly harsh criticism  on  the
grounds of malign inefficiency and producer capture (Dale
&  Ozga 1993). Education and education workers were  seen
to  be  improperly  concerned with  attempts  to  redress
naturally-occurring  inequalities  and  thus  guilty   of
squandering  scarce  resources  on  inappropriate   ends,
thereby contributing to economic decline, as well  as  to
moral decay and cultural confusion.

These  points  are  made because they remind  us  of  the
peculiar  hostility with which teachers in  England  were
scapegoated, and of the collision between market precepts
and the informing cultural concepts of education workers.
Principles  of  equality of opportunity and  measures  of
success   which  do  not  connect  directly  to  improved
economic  performance - for example  enhanced  confidence
and   self-esteem,  improved  co-operation  -  are   very
securely  lodged  within  the work  cultures  of  primary
schools  (P.A.C.E. 1994). There is then, good  reason  to
anticipate some difficulty in identifying with the market
project from those expected to deliver it; and thus it is
that management comes to assume such significance.

In    considering   the   significant   events   in   the
implementation of market-driven education policy, we need
to   give   due   weight   to  the   connection   -   the
interdependence - of enhanced regulation (to ensure  that
the    market   works   in   a   particular   way)    and
deregulation/devolution. These  arguments  are  developed
elsewhere by ourselves and others but their main point is
that marketization in education is not accompanied by the
elimination  of  mechanisms  of  control  but  by   their
reformation and relocation. The professional/bureaucratic
mechanisms  of the KWS are eliminated, but the  efficient
operation  of the market is secured through a combination
of  legislative controls (juridification)  and  internal,
institutional mechanisms, notably performance  indicators
and inspection, which ostensibly provide consumers with a
basis for selection but more importantly provide powerful
managerial  imperatives.  In addition, as Hartley  (1994)
has  argued  convincingly, the consequences of  financial
devolution  for headteachers are to  make them  complicit
in curbing expenditure ;

     "The surface impression is that devolved school
     management is all about local control  and  the
     quest for quality.  At root, however, it  is  a
     new   mode  of  regulation,  a  new  discourse,
     whereby government retains strategic control of
     teaching,  curriculum and assessment whilst  it



     devolves    to   headteachers   ............the
     tactics for implementing that strategy"
     (Hartley 1994 p. 139).

Marketization in education is most clearly visible in the
provisions of the 1988 Education Reform Act, and  in  the
Act  of  1993  which enshrined `Choice and Diversity`  in
law.   The  1988  Act introduced formula  funding,  local
management of schools, (LMS), and the facility to opt-out
of  local authority planning frameworks to become  grant-
maintained  (i.e. directly funded by central  government)
(GMS).   The  1993  Act  extended  choice  and  diversity
through the financial encouragement of specialist schools
and  through  the  acceleration of opt-out.  Accompanying
these  changes  in  structures are changes  in  mode  and
method,  as the National Curriculum requirements and  the
publication  of  examination  results  as  league  tables
contribute  to  marketization. The logic  of  the  market
links  funding  to  success, and consequently  encourages
schools  to  seek  potentially successful  pupils,  while
other pupils, with a low market value or expensive needs,
are  not  targeted. Thus the steered education market  is
characterized   by  differentiation  and  stratification,
though   the  rhetoric  is  that  of  choice,  diversity,
responsiveness  and flexibility. This  rhetoric  is  also
abundant in the description of the emergent forms of  the
teaching  labour force, (STRB 1993,1994),  and  similarly
conceals stratification and segmentation, as well as  the
market's tendency to reinforce inequity.

Occupational Restructuring

Occupational  restructuring in teaching has  taken  place
through  two  principal mechanisms;  firstly  the  direct
regulation  of  pay and promotion which has  taken  place
through the School Teachers Review Body (STRB) (a  quango
appointed  by  the  secretary  of  state),  and  secondly
through deregulation and devolution of financial control,
which  allows  for greater variation in employment  terms
and  conditions.  The  policy  background  -  of  reduced
employment protection and an effective public sector  pay
freeze  - is important for teachers, as for other  public
sector   workers.  Teachers`  negotiating   rights   were
abolished  and a contract specifying hours  of  work  and
duties  was  imposed in the Teachers` Pay and  Conditions
Act  of  1987, bringing to an end a protracted and bitter
dispute  which  was  as much about  the  control  of  the



occupation  as  about  pay and conditions.(Seifert  1987,
Ozga 1987) The abolition of the Burnham committee and its
associated  three-cornered  negotiations  involving   the
Department  of  Education and Science  (DES),  the  Local
Education  Authorities (LEAs) and the teacher unions  and
associations set the agenda for a move away from national
pay  bargaining towards the setting of a minimum rate and
the encouragement of much greater local flexibility.

In 1990, a new pay structure was introduced, establishing
a single scale for classroom teachers with five levels of
incentive  allowance for distribution by school managers.
Automatic incremental progression was abolished. The 1990
pay  award was generous to managers and deputies, and the
incentive allowance scheme has worked in favour of senior
teachers  from  its  inception.  In  1991  the  STRB  was
established    and   policy  since  has   confirmed   the
recognition  of  managerial responsibility  by  financial

reward,   and   strengthened  headteacher   autonomy   in
allocating these awards. The recent (third) report of the
STRB continues the pursuit of flexibility, of reward  for
good  performance  measured against indicators,  and  the
encouragement  of  management  discretion  and   control.
Progress  has not been unproblematic, however, and  there
have  been differences of view between the STRB  and  the
secretary of state. The STRB remains concerned about  the
absence   of   career  progression  or  recognition   for
experienced classroom teachers, and identifies this as  a
major factor in explaining withdrawal from teaching.(STRB
1994 para iii).

If  we  move to the issue of deregulation/devolution  and
the  consequences for occupational restructuring, a  very
significant   factor   in  determining   the   developing
character  of the education workforce is the  freedom  of
governing  bodies  to appoint as they wish,  with  regard
only to the demands on the budget. This is a considerable
freedom in LMS schools, while GMS schools need not adhere
at all to national scales, but may devise their own. As a
consequence new divisions are emerging, and the situation
is  further  complicated by the use  of  ancillaries  and
auxiliaries (Lawn, Mac an Ghaill 1994).

Further incentives to flexibility may be discerned in the
current  and recent changes to initial teacher  training,
which   permit  greater  variation  in  access   to   the
profession,  including  school-based  training   run   by
schools,   and  considerably shortened  BEd  degrees  for



teachers  in the early years of primary school.  Teachers
are  further stratified according to their access to  in-
service training, particularly in the area of management.
The  virtual disappearance of financial support  for  in-
service  training (with the exception of limited national
curriculum updating) means that teachers fund  their  own
professional  development; this  effectively  discourages
lower-paid  teachers. Taken together with women's  double
burden   of  work  and  family/housework,  these  factors
combine  to depress promotion opportunities and create  a
pool of under-trained, unrecognised workers.

These   initiatives  -  in  devolution   of   financial
management,  in  pay, in training -combine  to  promote
flexibility which may be exploited by the employer. The
consequences  for the occupation of the employer's  use
of  this flexibility are likely to be complex,  and  we
are pursuing our particular investigation just as these
processes are becoming established. It is reasonable to
anticipate growing workforce segmentation. It  is  also
apparent that segmentation and specialisation will not,
in  all cases, link automatically to deskilling - quite
the  reverse  in some areas of secondary teaching.   In
primary  teaching  we may see the emergence  of  status
divisions  and the downgrading of the generalist.   The
existence  of  different categories of  teaching  staff
provides  flexibility to the manager and is potentially
a  source  of increased power to govenors and managers.
At  the  very  least  the  solidarity  of  the  primary
teaching community is weakened, a community which could
be  characterized, before these reforms, as  exhibiting
all  the  characteristics  of  unalienated,  integrated

labour  (Bowles & Gintis, 1976).

Turning  now  to the connections between marketization,
occupational  restructuring  and  emergent   management
forms,  we  believe that in some of these  developments
there   are   interesting   connections   to   emergent
management   forms,   particularly   in   relation   to
restructuring.   There  is  evidence  of   considerable
crossover  in the application of managerial  principles
as  the  public sector has moved into the  marketplace.
There  is certainly plenty of literature which comments
on  the  fitness of purpose of new management practices
to   management   tasks   in   managing   post-fordist,
marketized production.(Sissons & Storey 1989).



New Management Discourses and Marketization

We  have  written  elsewhere about the  reassertion  of
management's  'right to manage' in the  entrepreneurial
decade of the '80s. (Nicholls et al 1993).  As part  of
the  restructuring  of British industry  in  the  early
1980s,  there were several cases of companies appearing
to adopt macho styles of management which represented a
reassertion    of   the   idea   of   the   'managerial
prerogative'.   In most cases this reassertion  of  the
right  to manage the workforce in a unitary manner  was
predicated in the existence of a common set of  company
objectives  in the possession of management  which  saw
itself   as   the  appropriate  controllers   of   this
prerogative.  Opportunities to re-exert this  style  of
management  were  clearly related to  the  considerable
threat  of  unemployment.  This  not  only  provided  a
constant  reminder to workers of what was in store  for
them should they be made redundant but further depleted
the membership of  trade unions.  With a weakened trade
union  movement on the one hand and a political climate
which  favoured a reassertion of entrepreneurial values
on  the  other it is possible to see the period of  the
early  1980s  as  one  which represented  a  number  of
changes  in  the context of management generally,  with
consequent changes in content and process.

At  the  level  of  political  debate,  the  New  Right
presented a new view of British management as  well  as
its  traditional pejorative focus on the trade  unions.
Though   the   latter  were  clearly  identified   with
considerable  inefficiencies in the  operation  of  the
labour  market,  British managers  were  also  seen  as
contributing  to the poor performance  of  the  British
economy.  Initiatives were devised which would  enhance
the  professionalism  of British managers  and  improve
their   training  and  educational  credentials.    New
discourses of business were necessary to legitimate the
new management and its new practices.

The model of the flexible firm is important here, as it
contained  internal labour markets  and  a  variety  of
employment  practices.   Greater  competitiveness   was
achieved  by the more effective deployment  of  labour,
itself achieved by functional flexibility where greater
levels   of   skill   were  experienced   by   removing

demarcation boundaries and adding additional  teaks  to
the  job.   Advantage  could also  be  pursued  through



vertical loading resulting from decentralisation and/or
delayering  which  results  in  increasing  levels   of
responsibility and control over the range of tasks.

Implied  in  all  forms of greater flexibility  is  the
commitment  to fragment the internal labour market  and
create  distinctions  between the core,  secondary  and
other   sections  of  the  workforce.   The   increased
commitment  required  of  the  core  workforce,  it  is
supposed,  is  won  at the expense of  those  positions
removed  from the relative security of this core.   The
implications must be that the homogenous labour  forces
of   earlier   organisations  did  not  stimulate   the
pressures  of the market place by introducing  enclaves
within  this labour force.  The threats of substitution
are  therefore  visually represented  in  the  form  of
different  groups of workers intermingling  within  the
same   workplace   each  with  their   own   particular
conditions  of  employment  to  remind  them  of  their
position  within  the  company's system  of  trust  and
value.   So organised, workers live with the shadow  of
their  use-value  firmly attached to remind  all  other
workers of the disciplining effects of the operation of
the labour market.  In this sense, discipline which had
traditionally been embodied in the form of  management,
supervision  and  bureaucracy  is  translated  from  an
organisational  contrivance  to  a  seemingly  external
imperative derived from the very nature of the economic
system  which  lies  beyond the  firm.   As  a  result,
questioning   of   impersonal   arrangements    appears
irrational  as it implies a questioning of  the  entire
socio-political landscape.

In teaching, the extent to which teachers are seen as a
source  of cost within the "enterprise" rather  than  a
method   of   adding  value  to  the  "product",   puts
increasing  pressures  on  those  who  run  schools  to
consider cheaper substitutes and thereby enter into the
same  practice of creating internal labour markets even
within an organisation structure as simple as a primary
school.

In   addition  to  the  idea  of  the  flexible   firm,
significant  discourses to emerge  at  this  time  were
Total  Quality  Management  (TQM)  and  Human  Resource
Management  (HRM).  Along with other  discourses  these
played a key role in the early 1980s in representing  a
redefinition  of management.  TQM raises the  level  of
measurable  quality  in  outputs  by  introducing   the
previously  external relationship between customer  and



producer  into  the  workplace through  the  employment
relationship.   Employees are no longer simply  workers
but  internal suppliers and customers.  TQM initiatives
drew  the  principles of the market directly  into  the
shop floor with the discipline of the "customer's gaze"
installing  an  ever - watchful eye on  the  workforce.
Under  TQM  workers were encouraged to adopt managerial
concerns  and  behaviours  to ensure  their  colleagues
remained  attentive to their tasks and  aware  of  each
others  level of contribution to the productive effort.

TQM  established  a new pattern of relationships  among
workers.   It required of them a level of concern which
indicates a level of devolution of responsibility  from
management  but does not appear to parallel  this  with
any devolution of power.  In the case of HRM a range of
techniques   and   arrangements  have  emphasised   the
employee's   individual   identity,   bargaining    and
negotiating with their managers and being evaluated  on
the  basis of their individual performance through  the
application of individual appraisals.  This emphasis on
competitive individualism echoes precisely the language
of  the  market  place  where  the  activities  of  the
individual   are  his/her  own  responsibility,   where
decisions  are  made  on  the  basis  of  self-directed
maximisation.   Under HRM there is no longer  the  need
for  third-party  interventions in the  form  of  trade
unions.   Management has generated the knowledge  about
performance   and  this  will  determine  the   rewards
received.

It  has  been  said  that  HRM  is  the  necessary  and
appropriate  managerial discourse  of  late  capitalism
because it uses the manufacturing of consent as  a  key
principle.  In Legge's words:

     'Our  new  enterprise culture demands a  different
     language, one that asserts management's  right  to
     manipulate,  and ability to generate  and  develop
     resources' (Legge 1989 p40).
     
It  is this aspect of HRM that interests us, continuing
as  it  does  the theme of managerialism and management
control  of teachers.  There are strong parallels  with
the  traditional  rhetoric/discourse of professionalism
as  a  form  of  control,  and similar  tensions.   HRM
harnesses  the occupational/organizational  culture  to
the  delivery  of  efficiency and  quality.   Mutuality
ensures  commitment  which produces increased  economic



effectiveness  and development.  The  tensions  between
individualism   and   teamwork  always   prevalent   in
professional work are apparently resolved by the strong
corporate  culture, which creates a cohesive  workforce
but avoids workforce solidarity.

As critics of the contradictory elements of 'hard'  and
'soft' HRM have pointed out, the contradictions are  in
fact  'resolved'  by  the  greatly  enhanced  role   of
management, and by its all-pervading nature:

     'strong  culture/cohesion is  achieved  through  a
     shared set of managerially sanctioned values (e.g.
     quality,    service,   innovation).    Co-optation
     through  the management of the culture  reinforces
     the   intention   that  responsibility   will   be
     exercised responsibly' (Legge 1989 p.37 ).
     
The  critical  element  in  understanding  management's
enhanced  role in HRM-driven systems is the  extent  to
which  integrated and co-ordinated activity is goal  or
target  - driven.  Commitment to these goals is ensured
by  an 'enabling' or 'empowering' management.  We  have
set  out  below  the main elements of HRM;  contrasting

them with more traditional organizational forms.

          Traditional                   HRM

               procedural                    driven
     by targets
     
               custom & practice
     values/mission
     
               piecemeal                integrated
     
               slow                     fleet-
     footed/
                                   entrepreneurial
     
               ranked
     performance
     
               hierarchical
     flat/flexible
     
              division of labour



     teamwork
     
              sporadic conflict              unified
                            

Table 1:  A comparison of organizational and managerial
cultures; traditional and HRM.

Primary schools and HRM

It  is  relatively  easy to see  a  'fit'  between  HRM
principles  and  the already existing,  well-documented
practice and ethos of many primary  schools  (Nias 1988
&  P.A.C.E 1994)  There are similarities in the  extent
of  teamwork, in the relatively flat hierarchy, in  the
strength  of shared purpose and commitment to  quality,
all  features  of successful primary schools.   However
there  is  a need for some caution in assuming  perfect
fit.   In  the first place, primary schools in  England
are  extremely  diverse; there are a  large  number  of
them,  (21,000) in every possible social context,  some
7%  have less than 50 pupils, and the average is around
200  pupils.  Although hierarchies are flat,  this  may
not  indicate teamwork, but the absolute  rule  of  the
headteacher,   though  this  has   been   more   kindly
characterized as 'benevolent despotism'.  That rule  is
often  heavily  mediated by gender as  51%  of  primary
school  heads  are  men, despite the  preponderance  of
women  in the primary teaching workforce (81%).    That
said,  we  were  interested in exploring  the  possible
manifestation of  HRM-inspired management practices  in
primary   schooling.   For  two  reasons  we  did   not
anticipate   that  manifestation  to  be  striking   or
uncomplicated;  firstly, as indicated  above  there  is
some  difficulty  in disentangling  HRM  precepts  from
primary   schools'  established  work   cultures,   and
secondly  because the impact of the market  is  not  as
sharp  as  in  secondary provision.  (Gewirtz,  Ball  &

Bowe,   1993).  Indeed we found little evidence of  the
direct  effect  of  parental  choice  and  inter-school
competition.   However  we did find  that  headteachers
were  prepared  to act as though a market  existed,  in
terms  of  their promotion of their schools  and  their
relations with parents.

In    exploring   the   more   general   responses   to
marketization  of primary schools in an English  county
town,  we  worked  with statistical  data  relating  to



standard  numbers  and  actual enrolments,  from  which
information  we  selected a group of   12  schools  for
closer scrutiny.  These schools were representative  of
primary  provision in the city, where rising enrolments
or  stable numbers were the norm.  In these 12  schools
we  carried  out  interviews with the  headteachers  in
order  to  explore their perceptions of the  impact  of
enhanced  parental choice, competition between schools,
the  significance of  marketing, and other key  issues.
Analysis  of  findings may be found in Muschamp  et  al
(1994  forthcoming).  The current phase of the research
involves very detailed study of three schools, focusing
on   management   processes  and   management-workforce
relations.  (There is parallel activity in relation  to
nursing homes and fast food outlets).

As  indicated above, despite the absence of classically
defined markets, there is evidence that primary  school
managers  feel  obliged  to act  as  though  they  were
competitive business managers.  The heads in our  study
expressed   preoccupation  (sometimes   anxiety)   with
budgets  and felt they must hold down costs.  This  has
particular consequences in relation to staffing,  where
consideration  of  the GMS option is  often  explicitly
connected  to  capacity  to maintain  staffing  levels.
Other signs of a shifting management culture related to
the proliferation of senior management teams;

     "We have lower school, heads of department, middle
     school and upper school.  I have a deputy head who
     has  overall  curriculum  responsibility  for  the
     schools  and  we  also  have a  staff  development
     officer  for the school.  And all of these people,
     whether  it  be of an administrative nature  or  a
     curriculum  nature,  also have devolved  financial
     responsibility.   So  we  finance  areas  of   the
     curriculum,  we finance the day to day  consumable
     aspects of the curriculum as well"
     (Headteacher. School K).
     
Pressure on schools to be accountable to clients and to
attract  clients  through performance levels  increases
the  monitoring  and  surveillance functions  of  these
teams.   Because schools must attract to  survive,  the
pressure  on  such  teams  to  eradicate  problems  and
establish smooth production is correspondingly greater.
Deviations  from, or variations on, school policy  seem
less  likely to be tolerated.  The status of the  class
teacher is threatened by the quasi-managerial functions
of post-holders and the growth of supervisory functions



implicit  in collegiality.  Indeed the connections  and
relationships   between  the  growth   of   supervisory

functions    in    teaching,   which    may    'extend'
professionalism of a particular kind to some,  and  the
deskilling  of  other  educational workers,  especially
women  and  part-timers, connects  to  current  debates
about  the changing nature of the workforce in Western,
'post-industrialist' societies and in particular to the
emergence of core and flexible workers.

Our  study  of  the  impact of the  market  on  primary
schools is not yet complete and we have only just begun
to  chart the changes outlined above and to explore the
experience  of the education workforce,  but  there  is
evidence of considerable development in the practice of
primary   schools  in  terms  of  important  areas   of
activity,   including   'client'   awareness,    market
research,  image and impression management,  unofficial
selection,  and the development of a visible  'mission'
or  ethos  encapsulated in the school development  plan
(SDP).   It is more difficult at this stage to  provide
direct  evidence  of  the growth  of  surveillance  and
control associated with HRM and with the creation of  a
core  and  flexible workforce but we indicate later  in
the paper our intentions in this regard. However, there
is some indication of closer management control and the
beginnings  of  work design which permit management  to
use staff more flexibly.  Heads indicate that they keep
a   pool   of   temporary  posts,  and  that  teachers'
development   needs  are  tightly  linked   to   school
development:

     "All  individual members of staff know  exactly
     what   they   are  going  to  do  within   that
     role.......we identify directed hours for  when
     they  want meetings and use any directed  hours
     on their behalf.  And so that all starts at the
     beginning of the academic year.  So it  is  all
     planned  like that  - all from the  development
     plan.   The job description grows on the  needs
     of  the  terms of in-service training, directed
     time, resources."
     (Headteacher, School P)

The  interviews with headteachers about the  nature  of
their  management structures and processes  do  produce



the  anticipated  responses that  reflect   traditional
primary   cultures  of  ad  hocerey  and  all   in   it
togetherness, but there are some sharp illuminations of
HRM-speak, for example, in the following dialogue about
curriculum co-ordination responsibility;
     
     Int   Do  you have management sub-groups within
     the school?
     
     Head      Yes
     
     Int    What   sort  of  things  do  they   take
     responsibility for?
     
     Head  Well, basically I work very closely  with
     my deputy so that we share management areas and

     there  is a second tier of management,  [Name],
     who   does   assessment  and  testing,   record
     keeping,  preparation  of  inspection,  and  is
     dealing  this year with the IIP, the  Investors
     in  People plan, jointly with the same level of
     management  is  [Name], who is responsible  for
     the  curriculum  review, as a management  role.
     And  [Name], who is the Family Centre  Manager,
     because it is an assessment centre not  just  a
     family  centre, so there are three of  them  on
     that tier of management.
     
     Int  Do you have groups beyond that?
     
     Head  Yes,  the  other members  of  staff  have
     curriculum  responsibilities,  as  opposed   to
     management responsibilities.
     
     Int   They  presumably take the  responsibility
     individually?
     
     Head  Individually  for individual  areas  of  the
     curriculum and every teaching member of staff  who
     is  full  time has a responsibility for management
     of  a curriculum area.  So, in a sense it's moving
     towards,  rather than calling people co-ordinators
     for  this, they are actually managing those  areas
     within the management framework.
     
     (Headteacher, School L.)
     
And then there is this comment on how SMTs work;



     "[The  SMT] consists of two other teachers  and
     the  deputy.   I  ask them to  fill  in  forms,
     forecasts,  I  give them questionnaires.   They
     are  not  used to this at all, they  have  been
     used  to  a  headship that was not particularly
     consultative  or,  I  suppose,  democratic.   I
     prefer  to  be much more open and also  I  need
     their  ideas because I can't think of them  all
     myself.   So I do consult them a lot  and  they
     are  just  learning now to come back to me with
     proactive  ideas  instead of just  reacting  to
     things.   And  whereas they  came  to  me  with
     complaints  I  am now having to train  them  to
     sort  out  a lot of the complaints before  they
     come to me.  And they are being trained as well
     by me".

             (Head, School D)

Residential Homes: A Comparison

Here  we  wish to indicate some of the avenues that  we
are  exploring in the comparative element of the study.
In  the space available we can do little more than note
them,  and  in  particular  emphasize  that,  like  the
primary schools, residential homes are not operating in
a  free  market,  but  are increasingly  regulated  and
subject   to  financial  pressures.   These   pressures

created stratified provision and differentiated staff.

In   introducing  the  market  into  the  provision  of
education  the government relied upon a  model  of  the
operations  of  markets within  business  where  it  is
suggested  that  competition results  in  a  series  of
dynamic  organisations where success is represented  by
the  most  efficient  use  of  resources  in  achieving
business  goals  (Ball 1994).  Behind this  active  and
responsive  market rests an assumption that  government
interference  must be minimal to avoid  distorting  the
natural interplay of competitive forces.  Dynamism  and
responsiveness   are  reflected   in   the   management
practices   within  these  organisations   which   must
constantly weigh up the changes in patterns of consumer
demand  and set these alongside the most effective  use
of  resources.  Within this unconstrained  environment,
management  itself  becomes  more  significant  in  the



explanation  of  business  performance:  free  of   the
constraints  of  the public sector,  managers  in  this
context  are  seen  to be able to  make  decisions  and
implement policies which most closely reflect the needs
of  the  customers and which maximise their advantages.
The  difference  between rhetoric  and  reality  is  as
striking in this sector as in the primary schools.

Regulation, Ownership and Control in Residential  Homes
for the Elderly (RHEs)

Throughout  the 1980s a rapid expansion took  place  in
the  provision  of residential homes for  the  elderly.
The  government's projections for the  growth  in  this
sector  were however, inaccurate, and failed to predict
the  very  rapid demand for such services.  Within  the
private section of this industry, there appeared to  be
considerable  opportunities for  investment  with  good
returns.    As  a  consequence,  many  new  proprietors
entered  the  market at this time with the prospect  of
what appeared to be a guaranteed level of income from a
demographically expanding market.  The number  of  beds
grew  by  5.1% per annum between 1980 and 1992  against
economic   growth  of  1.8%.   By  1992   the   overall
Department  of  Social Security (DSS) support  totalled
2.53  billion  pounds.   With  opportunities  for   the
private sector to raise money through fund managers,  a
large  number  of combined and individual  owners  were
able  to raise quantities of money in the city.  Profit
margins   were   substantial,  further  encouraging   a
speculative approach.  (One company was able to achieve
profit  margins of 36%).  Within the study area another
company, Coverage Care, was able to raise a loan of 8.4
million pounds which was authorized as recently as  May
1994.  This latter company makes an interesting case as
it  is the umbrella organisation which took control  of
the local authority homes in our case study city.

The  perceived advantage of privatising these homes lay
not  only  in  satisfying political objectives  but  in
reducing  the  burden of cost to the  local  authority.
The  private organisation was able to raise substantial
sums of money and also benefited from the economies  of
scale bestowed upon it by already possessing more  than

50%  of the market.  To say that this had a significant
affect upon the sector in the study area is to fail  to
recognise the scale of the development.  At a time when
the   treasury   is  determined  to   tighten   up   on



expenditure,  the government through the Department  of
Health   have  insisted  on  finite  grants  to   local
authorities  thus ending he period when the  Department
of  Social  Security would pick up the  ever  expanding
bills  for  care.   In  this new climate,  home  owners
within the study area are likely to face a bleak period
ahead.   Already  survey data from the local  authority
and  our own research confirm that occupancy levels are
dropping  severely  in  a number  of  the  homes.   The
repercussions   for   management  practices   and   the
conditions under which people work are obvious.

The  comparison with the primary schools in  the  study
area provides an interesting counterpoint, a tightening
up of the statutory controls, the push to create a more
competitive  marketplace, a constant  concern  for  the
occupancy levels where costs are fixed and finally  the
impact   of   greater  intensification  of  work,   all
establish  important comparative tendencies within  the
two sectors.

Management and Employment in Residential Homes

On  the  1st April 1993, the responsibility for funding
residential   homes  was  transferred  to   the   local
authority through the Department of Social Services who
in  effect  became the main purchasers  of  residential
care.  This raises some interesting questions for  both
the  operation  of this market and the independence  of
management.   With effect of the 1984 Registered  Homes
Act,  all  homes  who took "frail" elderly  people  who
needed more than just the basic services would need  to
be  dual-registered.  This implied a much higher  level
of  infrastructure investment and more advanced  skills
in  the workforce.  These extra costs are reflected  in
the  different charges within the study area from  ú199
per  week for purely residential accommodation to  ú230
per week for nursing care.

As   the   market  for  these  services   became   more
competitive  the  role  of the Social  Services  became
critical  for  the  operation of  the  market.   Social
Services   developed  methodologies1  to   discriminate
between  potential recipients of residential  care  and
became  one  of the final arbiters in the selection  of
the most appropriate home.  Just as the primary schools
have  their maximum numbers fixed so too the homes have
to rely increasingly on outside bodies for establishing
their  occupancy levels when it comes to  state  funded
residents.   This  restructuring  of  the   market   in



residential/nursing  care for the elderly  has  clearly
shifted dramatically since the early eighties when  all
the  omens  looked good for private sector  investment.
With  the  impact of privatisation and the  attempt  to
reduce  the  costs  to  the  Treasury,  a  process   of
polarisation   is   starting  to   emerge,   with   the
traditional  small entrepreneur facing growing  demands
for higher standards of accommodation, a higher quality

range  of services either provided in-house or  through
external contracting and these improved services backed
up  by staff who are better qualified if not undergoing
a  continuous process of training to ensure the  latest
approaches  to  care are in place.   Faced  with  these
pressures it is important to evaluate some of the  data
relating to management practices, and the nature, level
and conditions of employment in the homes.

The gendered pattern of employment within the homes  is
almost universal.  Ninety seven percent of homes employ
almost exclusively women.  Where men are employed it is
typically  only one male and he is employed  either  in
maintenance as a handyman, or a gardener.  Of  the  ten
residential homes studied staff levels range  form  two
full-time  employees to fifteen, but  the  majority  of
those employed in this sector are part-timers and these
are  all  women.   Rates of pay also  vary  from  those
reflected  in  the  large  voluntary  sector  such   as
Coverage Care, offering care workers up top ú4 an hour,
to  the  smaller homes where the same work is  paid  at
just over ú2 an hour.  The conditions of work also vary
considerably,  with  the larger private  and  voluntary
homes providing a career path through encouragement and
financial   support  for  formal  relevant   vocational
qualifications.  In this way a division is starting  to
emerge  between  those homes with the  better  pay  and
career opportunities and those experiencing a declining
occupancy  rate  leading  to  worsening  conditions  of
employment where there is little hope of gaining access
to the homes with the better opportunities.

Faced  with  these developments, it is  interesting  to
observe  the  parallels between  the  changes  in  this
market   and  those  experienced  within  the   primary
schools.    The   introduction  of  privatisation   was
intended  to  bolster  the  discipline  of  the  market
mechanisms within the residential/nursing homes, but it
could well be reducing the number of operators in  that
market  which  is now being dominated by a  very  small



number     of    capital    intensive    organisations.
Competition has been reduced within the sector  as  the
various  government  agencies  struggle  to  control  a
previously  mixed  economy.  Privatisation  might  well
have removed some of  the responsibilities and costs to
government,  but  the  relinquishing  of  control   and
leaving  the  market place to determine performance  of
individual  homes  has inevitably  required  a  greater
level  of  government involvement in creating statutory
devices  to  ensure  that  quality  and  standards   of
performance are maintained.  As in the primary schools,
the  role of local government has been transferred from
provider to purchaser or at least to a monitoring  role
to   feed   into   future  decisions   concerning   the
distribution of resources .  As in the primary schools,
the  market  as  a competitive process  composed  of  a
multitude of equivalent players is a complete  fiction.
In  the residential nursing home sector the market  has
been  maintained by extending the level of intervention
through  the creation of a complex and labour intensive
purchasing  and monitoring role and those organisations
which  survive, will be those with the best  access  to

finance to ensure the maintenance of standards.  In our
current  investigations, we are seeking to explore  the
impact  of new "professionalizing" strategies  on  care
workers in this increasingly differentiated sector.  We
wish   to   identify   any  labour  market/occupational
segmentation,  and to link this to staffing  trends  in
primary schooling

The Teaching Workforce

In  this phase of the study which has only just  begun,
we are carrying out lengthy, semi-structured interviews
with  teachers  in  our case study schools.   In  these
interviews we are seeking to establish changes in  work
that  can be linked to marketization.  We suggest  that
the  policy  context  of increased marketization  (even
where  no  "natural" market exists) results in enhanced
managerialism.  Indicators of that enhancement include:

-      increased   control  (horizontal   rather   than
vertical)
-     measurement  of performance against institutional
objectives
-    group-based activity
-    delegation of responsibility
-    performance indicators



In  adopting  a labour process approach we assume  that
the major preoccupation of management is control of the
workforce in order to maximise performance and minimize
costs.    We   also   assume  that   work   (especially
craft/professional  work) permits  the  development  of
autonomy  and  that  craft/professional  workers  claim
(socially   constructed)  skills  and  knowledge   that
provide  defences against managerial  control.   Labour
process  theory  that addresses co-option  through  new
management  discourses recognizes  the  ambivalence  of
professional   work  where  collegiality   and   social
constructions  of skill may be used both as  mechanisms
of  control  and as defences against it.   The  precise
working out of such work practices is the focus of  our
investigation.

Our   organising   concepts   for   the   process    of
investigation include the following:

-     Job  design:  definition of role  and  priorities
within role; autonomy,   performance indicators
-      Supervisory  responsibility:  location  and  any
changes in work practices
-     Interaction with management: nature of  exchange,
perception   of    management   practice   over   time,
relationships
-      Job   security:  perception  of  labour   market
position,      mobility,     career        progression,
professionalism
-      Union   activity:  membership,   perception   of
significance   of   unions,  of      "new"   industrial
relations,  of impact of recent conflict  and  national
settlement, local bargaining, new pay scales.
-     Labour market position vis a vis other categories
of   worker:      demarcation  of  roles,  sharing   of

responsibilities, supervision, control of    resources.
-    Morale: levels of stress, job satisfaction.

We  hope  that  our data will allow us to  discuss  the
impact   of  market-driven  managerialism  in  a   more
informed way.

The Significance of Management

We  have  attempted  to  argue that  marketization  and
management are interconnected, and that HRM provides  a



powerful  discourse  in  the  shift  in  work   culture
required   in   relatively   market-insulated   primary
schools.   Like others, we have noted with concern  the
structural  changes in teachers' work  and  the  formal
increases  in managers' powers, and have set  these  in
economic and political context.   Ball's discussion  of
'steering  at a distance' and the precepts of  the  new
management  in  his paper 'Policy, Power Relations  and
Teachers'  Work'  (Ball 1993)  is  very  close  to  our
concerns   in   exploring  the  market   -   management
connection,  and,  like  us,  Ball  gives  considerable
weight  to the uses of management.   The principles  of
'steering  at  a distance' (Kickert 1991) discussed  by
Ball, where coercion is replaced by incentives, quality
assurance  and  control, and repressive tolerance  have
much  in  common with the discourse of  HRM.   As  Ball
argues;

     "Management  is  disciplinary  practice.    But
     importantly,  as  a  discourse  management   is
     productive  rather  than simply  coercive.   It
     increases  the power of individuals -  managers
     and  managed  in some respects - while  at  the
     same  time making them more docile.  It  offers
     flexibility  and  autonomy  to  some,  although
     within  the constraints and rigours of a market
     system  and in relation to fixed indicators  of
     performance.   Management is  both  a  body  of
     precepts, assumptions and theory, to be learned
     by  managers,  and  a set of  practices  to  be
     implemented,  encompassing  both  managers  and
     managed'
     (Ball 1993 p 112 emphasis  in original).
     
  
It  is  perhaps the case, as Hatcher (1994  p  44)  has
argued,  that  Ball's  emphasis on  management  reduces
teachers  to  mere  recipients of management  practice.
However it is important to recognise the centrality  of
management to workforce control, from within  a  labour
process  perspective, and to acknowledge the degree  of
fit  between primary school work cultures and some  HRM
precepts  that  may  assist  in  the  manufacturing  of
consent.   We  acknowledge that the material  presented
here omits teachers' experience of and reaction to  the
new  managerialism, and it is this  area  that  we  are
currently  looking to in order to find out  more  about
what is really going on.

However  we  felt  it  was important  to  set  out  the



rationale for this investigation, and to argue for  its
use  of  a labour process framework, with due attention
to  the significance of the work of management, and its
preoccupation with control.  We feel this  particularly
strongly  in the context of a burgeoning literature  on
school  restructuring which accepts  much  of  the  HRM
discourse, and misrecognizes it as an escape  from  the
bureaucratic regulation and paternalistic hierarchy  of
modernity  (Hargreaves 1994).  It  may  well  be  these
things, but that is not all that it is.  In arguing the
case  for a labour process analysis, we recognize  that
we  are setting ourselves outside the emergent paradigm
of analysis in educational management, that of the self-
managing school (Caldwell & Spinks 1992, Hargreaves and
Hopkins 1991).  That paradigm is itself a reworking  of
the   HRM  business  discourse,  largely  without   the
attendant debate on industrial relations and power that
characterized  its emergence in mainstream  management.
That  debate  continues, and is supported  by  detailed
case  study  work  that attempts to  disclose  what  is
really going on in the new industrial relations of post-
fordist,  post-modern  business and  industry.   (Scott
1994, Geary 1992)  Our paper attempts to contribute  to
that  debate, by including education workers and  their
managers within it.
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_______________________________
1 Under the 1993 Caring in the Community Act, the Social
Services must develop indicators for discriminating
between those people who are capable of staying on at
home and those that are deemed in need of
residential/nursing care.


