~ Values and Practice in Child Care

Thesis submitted for the degree

of

Doctor of Philosophy
at the

University of Leicester

g

Roger S. Smith




UMI Number: U077443

All rights reserved

INFORMATION TO ALL USERS
The quality of this reproduction is dependent upon the quality of the copy submitted.

In the unlikely event that the author did not send a complete manuscript
and there are missing pages, these will be noted. Also, if material had to be removed,
a note will indicate the deletion.

Dissertation Publishing

UMI U077443
Published by ProQuest LLC 2015. Copyright in the Dissertation held by the Author.
Microform Edition © ProQuest LLC.
All rights reserved. This work is protected against
unauthorized copying under Title 17, United States Code.

ProQuest LLC
789 East Eisenhower Parkway
P.O. Box 1346
Ann Arbor, Ml 48106-1346






Roger Smith

Values and Practice in Child Care

Abstract

This study seeks to promote an improved understanding of the relationship
between policy and practice in child care. It addresses the general question of the
relationship between values, or ideologies, and practice in social welfare, identifying
a number of critical concerns about the way this relationship is theorised and
understood. Emerging from this consideration, it is suggested that a clearer
understanding of this relationship in the context of child welfare would be helpful.
In order to achieve this objective, the study develops and applies a methodological
framework utilising the notion of "value positions", developed previously by Fox
Harding (1982, 1991a; 1991b; 1991¢); and rooted in the notion of "ideal types"
conceived originally by Weber. -

The study applies this framework to a number of substantive areas. It is
progressively applied to recent child care history, policy developments and political
debates, practice outcomes, and agencies’ approaches to child welfare. Each of
these substantive elements of the study provide further illumination of significant
child care issues in its own right; but, in addition, taken together, they provide a
stronger foundation for the conclusions ultimately drawn. On this basis, the study
is able to derive a number of conclusions, both about the effectiveness of the
methodological approach undertaken, and about the substantive question of
change and development in welfare provision for children. It is concluded that
there is some value in applying a methodological framework based on key "value
positions" in child care, despite its potential limitations. In relation to the
substantive-issue of child welfare, it is argued that the need to negotiate the
conflicting demands of differing perspectives, allied to the continuing resilience of a
broad commitment to the needs of children, provide some grounds for cautious
optimism about future developments.



‘Contents

Introduction
1 Values and Practice in Child Care

. Investigating the Relationship between Values and
Practice - A Research Strategy

-3 Values and the Development of Child Care
4 The 1950’8: Conﬂict, Balance or Confusion?
5 Debating the Children Bill 1988: Values and Policy
6 The Children Act: Interpretations and Implementation
7 Values and Practice: Four Voluntary Agencies
8 Talking About Values - The Views of Agency Staff
‘}9 Values and Practice - A Route to Understanding?
.10 Values and Reality: Child Care and Change

Appendices
' Appendix A
Appendix B

Bibliography

46

61

90

118

154

192

225

260

284

301
301
303

310



Introduction

This study was originally inspired by an interest in investigating the
relationship between what we think and what we do. The particular focus is child
care, because that is the area of policy and practice with which 1 am most involved,
and, unsurprisingly therefore, also because of the importance | attach to getting
right social provision for children and families. Although the central focus of the
study is very much on this specific area of welfare policy and practice, it also
incorporates an attempt to develop a methodological approach based on the use of
Weberian "ideal types" (Runciman [ed], 1978), which could have broader relevance
to any other aspect of human activity, where the interaction between ideas and
practice are viewed as important. Indeed, the present work shares something in
common with studies such as Kuhn's (1970) investigation into the impact of belief
systems, or "paradigms”, on practice in the natural sciences.

Briefly, the study seeks to adapt and apply a series of "value positions" (Fox
Harding, 1991a) in child care, in order to create an effective tool for describing and
understanding éhange and development in this particular field of policy and :
practice. The aim is to conduct a detailed examination of the interplay between
specific "sets" 6f ideas, and identifiable outcomes, in policy prescriptions, and
practice outcomes. The approach taken seeks to apply this strategy in a number
of different contexts, or "sites", in order to broaden and strengthen the quality of
both the findings and the conclusions to be drawn. Thus historical accounts will be
combined with contemporary analysis of policy debates, practice outcomes, and
organisational ideas and practices, in order to provide a rounded picture .of
recurring themes and tensions between perspectives on child welfare. In this way
the conclusions that will be drawn can claim a substantial degree of support from
the various elements that contribute to the study as a whole.

The rigorous application of the patrticular explanatory tool attempted here, in
fact enables two distinct objectives to be pursued. The first of these is an
exploration and assessment of the validity, and the value, of the specific
methodological approach adopted. In other words, an answer can be offered to the
question: does this form of analysis enable the investigator to develop a plausible,
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worthwhile, and usable account of the particular subject matter? If so, of course,
this will provide important confirmation of its heuristic value, and its potential
applicability elsewhere.

The second question which the study addresses is a substantive one: quite
simply, what does it tell us about trends and developments in child welfare
ideologies and practice? As already noted, the study draws together evidence from
a considerable range of sources, and in the concluding chapters, makes some
tentative suggeétions about the current state of child care, and the prospects for
future development.

Chapter 1 sets the scene by exploring the possible application of Weberian
"ideal types" in understanding developments in social welfare. i considers their
use and relevance in the context of a number of existing analyses of development
and change in social policy and welfare practice. The chapter further considers the
value of using one patticular form of ideal type as a framework for understanding,
the "value positions" first developed by Fox Harding (1982, 1991a) as a means of
understanding perspectives in child care policy. The chapter concludes that they
might offer an effective basis for further study, but that such a framework cannot be
applied rigidly or uncritically.

Chapter 2 draws on this theoretical base to construct a research strategy
and a methodological framework for implementing the detailed substantive aspects
of the ‘study. It sets in place a programme of investigations to be carried out in
succeeding chapters, within the analytical framework established by the "value
positions". It is further argued that the reliance on a range of data, drawn from a
number of sources, and utilising different methods further strengthens the structure
of the study in the manner argued by authors such as Denzin (1971), and Glaser
and Strauss (1967).

Chapters 3 and 4 adopt a historical perspective, in order to provide a
baseline understanding of the changing relationships between the 1940s and the
.1980s.. This is particularly helpful, as the early part of this period (c.1945-1970) is
often portrayed as one of consensus, around the principle of providing help and
support for "birth families"; whilst the latter part of the period (¢.1970-1988) is more
commonly described as a time of continual change, uncertainty and conflict,
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associated with a breakdown of the earlier consensus. This time is also associated
with the emergence of a deferminedly right-wing ideology as a dominant political
force, with particular consequences for welfare policy and practice. These two
chapters interrogate and revise these assumptions.

Chapter 5 moves from a historical analysis to an investigation of the political
debates surrounding the preparation and introduction of the Children Bill in 1988,
and its passage into law as the Children Act (1989). This Act has been hailed as
the most far-reaching piece of children’s legislation in the twentieth century, and
thus detailed analysis of the political forces at play in its discussion and enactment
would seem to be of great potential value. The focus adopted in the present study
is on the critical aspects of the legislation where clashes between conflicting
perspectives could be anticipated. Thus, concermns about emergency powers to
intervene in families might well be expected to crystallise disagreements between
those who give priority to the integrity and independence of the family, and those
who would seek to make paramount the protection of the child. It will be possible,
on the basis of this analysis, to draw some conclusions about the coherence, or
otherwise, of the Children Act in its final form (although it is, of course, and aiready
has been, subject to amendment).

Chapter 6 takes a broader look at the "interpretations and implementation" of
the Children Act, reviewing a number of the "expert" commentaries offered as it
was enacted, and seeking to provide a tentative view of the lessons emerging from
the initial experience of its implementation (since October 1991). The early years
of any new legislation must be seen as, in some respects, untypical, so it would be
unwise to draw too many definitive conclusions about the Children Act based on
these initial outcomes. Nevertheless, official reports, practice inspectioné, and
exploratory research studies do combine to provide important indicators of
changing trends in child care, and can be integrated with other aspects of the study
on that basis. '

‘Chapters 7 and 8 offer an insight into the values, practices and policies of
four voluntary organisations, selected precisely because they appeared, at first
sight, to represent distinctive approaches to child care, based on each of the four

"value positions". This aspect of the overall analysis seeks to explore the particular
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principles and practice orientation of each organisation, and to consider
inconsistencies, conflicts, and common ground within and between them. Analysis
of their documentary and publicity material (Chapter 7) is supplemented (Chapter
8) by interviews with members of each organisation, in order to explore further the
tensions and potential discontinuities resulting from the need to accommodate or
resolve competing demands and expectations, both from within the agency, and
from external sources. These chapters provide the basis for the development of a
clearer picture of some of the practical issues raised by the demands of adopting
and implementing specific goals and objectives in child care, within a fluid and
changing policy context.

Chapter 9 seeks to rehearse again the methodological approach adopted in
the light of the findings reported in earlier chapters.' It is then able to offer a
discussion of the merits and shortcomings of the particUlar approach taken. The
chapter concludes, cautiously, that there is some merit in applying an analytical
framework based on ideal types in the field of child care, but that this depends on a
clear recognition of the potential risks and drawbacks of using a form of analysis
based on fixed value positions.

Chapter 10 concludes by reconsidering the initial question of the existence
and nature of the relationship between values and practice in child care. On the
basis of this discussion, the chapter proceeds to consider the resultant implications
for future change and development in welfare policy and practice relating to
children and families. The conclusion is drawn that, whilst recent history fnay have
seen welfare provision for children under heavy pressure, and sometimes direct
challenge from a determinedly "laissez-faire" political philosophy, the findings
emerging do in fact provide some scope for a degree of cautious optimism about

the resilience of a positive commitment to promoting the best interests of children.
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1

Values and Practice in Chlld Care

Introduction

There has been considerable interest in recent years in the impact of idéologies
and values on child care policy and practice. The purpose of this chapter is to review
these analyses, and in the light of this to develop a framework for examining current
policy and practice. This framework provides the basis for a review of divisions,
debates, and underlying divergences of principle. In turn, this will shed light on
conflicts, confusions, negotiations, and compromises represented in child care
practice. ‘

This initial exploration considers the potential of one particular approach to
understanding ideology and its relationship to practice. The aim is to develop a
systematic basis for subsequent investigation and analysis. ,

The approach to be pursued here derives from Weber’s "ideal type" analysis
(Weber, 1930; Runciman [ed], 1978; Kalberg, 1994). This technique is seen as
potentially relevant because of its professed sirategy of examining social reality in the
light of idealised "positions" which accentuate specific characteristics of the
phenomenon to be investigated. This, in tumn, is held to provide a basis for exploring
contrasts and convergences between these caricatures, in the context of the social
reality which they are intended to explain. »

This kind of investigative strategy, is evaluated here for its potential to offer a
fruitful means of considering both the direction of social change, and the ways it is to
be related to the ideologies with which it interacts. In the present context, the
“positions” to be considered are drawn from the work of recent authors on the subject
of child welfare. In particular, the work of Fox Harding (see Fox 1982, Fox Harding
1991a; 1991b; 1991c¢) plays a central part in the analysis. ‘Fox Harding has developed
the notion of "value positions;‘ as a specific means- of characterising child care
philosophies.  This initiative attempts to develop a framework for categorising

ideologies of child welfare across a broad political and theoretical spectrum. Because
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of this, it is of interest to consider the value of this particular example, as a general
test of the applicability of "ideal type analysis", in the field of social welfare. This
chapter undertakes a provisional assessment of this proposed methodological
framework.

Subsequently, by illuminating and exploring the aims and methods of some of
the participants in child care policy and practice, | shall seek to determine the extent -
to which some themes, or "value positions", dominate, and others are less influential,
in the eventual outcomes of child care. This will suggest certain conclusions about the
"balance of power" in child welfare provision at present.

This may, additionally, offer some clues as to how change has taken place in

recent years, and what directions child care may take in future.

Developing a Framework - the Value of "Value Positions"

A number of recent contributions to social policy debates have drawn up
typologies of perspectives which can be applied to aspects of the welfare state. These
can perhaps be treated as analogous to the "ideal types" developed by Weber for the
analysis of social, religious and organisational structures (Weber, 1930; Kalberg,
1994).

Weber introduced the methodological concept of “ideal types" in order to
provide himself with a specific analytical tool (Worsley [ed], 1977, p.336). Ideal types
were not intended to be a portrayal of the desirable, necessary, or even the most
distinctive characteristics of social phenomena. Rather, they were to identify
significant, or defining qualities of institutions or movements, against which real events
and structures could be evaluated:

"the constructed model of a fully rational purposive action... can
be understood by the sociologist with complete certainty...; as a -
type (an ’ideal type’) it enables him to understand the real action
as a 'deviation’ from what might be expected if those performing
it had behaved in a fully rational way." (Runciman [ed], 1978, p.9)
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According to the principles of ideal type analysis, not all the characteristics of
the class of objects to be studied are "accentuated", only those which are held to be
integral to the chosen analytical approach (Keat and Urry, 1975, p.198). In fact:

"Weber argues that one constructs that ideal type which is most
useful or appropriate for one’s particular scientific purposes of the
moment." (Keat and Urry, 1975, p.112)

In this way, Weber suggests, ideal types provide a basis for furthering our
understanding of social phenomena, and drawing comparisons betweén them. Weber
himself applied this technique to the study of the relationship between Protestantism
and Capitalism (Weber, 1930); to the growth of bureaucracy (Runciman [ed], 1978);
and to the study of major religious movements (Kalberg, 1994), among other works.
For example, he uses ideal type representations of the protestant ethic and puritanism
to highlight the links between religious belisf and the early development of capitalism.
Drawing attention to the puritan belief in the importance of a responsible attitude to
material possessions, he suggests that, according to such principles, as material
wealth grows, so does the "sense of responsibility" to preserve it for "God’s glory", and
fhus to intensify efforts to increase one’s financial standing. Weber argues that the:

"first coherent ethical foundations [of this way of life] are to
be found in the ethic of ascetic Protestantism. lts
importance for the development of capitalism is clear to
see." (Runciman [ed], 1978, p.159)

Other examples of the application of "ideal types" include the examination of
"folk society", as distinct from "urban society" (Redfield, 1947).

It is possible to argue that some applications of ideal type analysis are over
functional, and show signs of being contrived to fit the framework created; Weber's
portrayal of the development of capitalism shows little evidence of 'deviation’ from the
ideal types which underpin his study, for example. In other words, counter-evidence

seems to be underplayed (Tawney, 1972). Despite these shortcomings, Weber's
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work, along with that of others such as Redfield, demonstrates the potential fruitfulhess
of adopting this kind of methodology in undertaking historical and comparative
analysis. )

We would not expect the "pure” version of any institution or movement to be
revealed in any empirical study, but we would anticipate that ideal type analysis will
enable us both to classify what sort of phenomenon is revealed, and to improve our

ability to compare and contrast events or objects in the social world. For example:

"[The] ideal type of the "little community” must not therefore be
judged according to whether it adequately represents reality, but
in terms of its heuristic use in trying to understand reality."
(Worsley [ed] 1977, p.337)

Mills is particularly enthusiastic about the "ideal type" methodology:

"Max Weber’s idea of 'The Puritan Man’, of his motives and of his
function within religious and economic institutions, enables us to
understand him better than he understood himself." (Mills, 1978,
p.180)

In effect, the claim is that the "ideal type" enables us fo interrogate social reality
in a way which goes beyond factual description to provide a benchmark (or a series
of them) against which to develop an understanding of the key elements which
characterise the underlying systems and structures of social life. If this claim can be
sustained, then we might find this approach to be of particular value in considering the
ideologies and practices encountered in the field of state welfare in general, and child
care in particular.

Inevitably, "ideal type" methodologies have been the subject of criticism (ses,
for example, Johnson et al, 1984), but this chapter will nonetheless attempt to consider
whether this kind of technique, when applied in the context of certain "sets" of values,
provides an effective basis for the understanding of changes in child care. Firstly,

however, | will consider some recent attempts to develop such sets of values, or
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positional analyses of ideologies of state welfare in general, and child care in
particular.

Perspectives on the welfare state

In the broader sphere of welfare state analysis, an influential contribution has
been offered by George and Wilding (1976; 1994). In their view, an understanding of
ideological positions is of critical impo‘rtance; because:-

"it is impossible adequately to understand the views of those who
write about social welfare policy without taking account also of
their social values and their moral and political ideas." (George
and Wilding, 1976, p.vii)

They initially developed a four-fold typology of ideological perspectives on the welfare
state (more recently eXpanded o six; George and Wilding, 1994). In that these are
 reified, if not abstract, pictures of different hypothetical pure positions in relation to the
role of the welfare state, they can be said to be “ideal types". These perspectives are
distinguished according to their characterisation as follows:- anti-collectivists; reluctant
collectivists; fabian socialists; and marxists (the 1994 version also incorporates
"feminist" and "greenist" perspectives). George and Wilding develop this
categorisation in great detail, which will only be summarised here.
The "anti-collectivists" are identified as drawing their ideas from a philosophy
of individualism. In order to realise their true potential, it is held, human beings must

be free to act in their own interests:

"liberty or freedom is seen primarily in negative terms as the

absence of coercion." (George and Wilding, 1976, p.22)
The role of the state according to this perspective is two-fold. It should act as the

guarantor of individual liberty; and it should therefore discourage or resist any moves

to restrict freedom:
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"the State acts as the protector of the interests of all; it ensures
that they pursue their interests unmolested by others. Coercion
by the State, though necessary in a few pre-defined "areas
becomes an instrument for liberty." (George and Wilding 1976,
p.23)

Having established the framework for individual self-expression and self-
realisation, the State has no further role, under this model. Large-scale interventions,
and proactive social enginéering are not appropriate , and because of the diversity of
human interests and activities, are likely to be damaging. Far better, it seems, are the

'natural’ voluntary associations, based around school, church and family:

"It is feared that substantial government intervention is socially
disruptive, it is wasteful of resources, it promotes economic
inefficiency and it obliterates individual freedom." (George and
Wilding, 1976, p.27)

Unsurprisingly, this perspective takes a negative view of the welfare state. 'In this
sphere, the proper role of the state is held to be minimal; its functions being to
alleviate the worst deprivation and disadvantage experienced in society, but to go no
further. Anti-collectivists would regard this element of government intervention as a
"necessary evil" (p. 38). The dismantling of aspects of the interventionist welfare state

is, thereforé, part of the anti-collectivist project. Anti-collectivists seek:

"a reduction as regards the scope of the social services..., they
want a reduction in the level of financial benefits..., they want a
change in the method of administration, i.e. a movement from
government to privately administered services... and thus greater
guarantees of individualism and freedom." (George and Wilding,
1976, p.38)
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Reluctant -collectivists, according to George and Wilding, have a somewhat
more positive view of state intervention, although they remain unenthusiastic about it.
Like anti-collectivists, they:

"emphasise their belief in liberty, in individualism, and in

competitive private enterprise." (George and Wilding, 1976, p.42)

However, they accept that these principles must be tempered by pragmatism in the
light of experience:

“the nature and limits of state action cannot be settled on abstract
grounds of principle, but must be determined on their merits in
specific cases." (George and Wilding, 1976, p.42)

Incorporated into this perspective is a critique of the unfettered free market, and
an associated belief in a positive role for state regulation and "interference" in certain
circumstances. The free market is itself a source of inefficiency and waste, and it

cannot, of itself, abolish poverty and injustice:

"Basic human needs are, therefore,‘ met inadequately or
inefficiently." (George and Wilding, 1976, p.49)

There is a belief here in the positive value of limited government intervention, certainly
in the social sphere, simply to correct the imperfections of the market - but not to

supplant it:

"the reluctant collectivists are led by their analysis that all can be
made good through government action... by rational thought and
planning, problems can be solved." (George and Wilding, 1976,
p.52)
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The state should only be expected to intervene, however, in those areas where the
market cannot provide; its role is limited to rescue work in individual cases of difficulty,

or in exceptional circumstances. It is expected:

"to be reactive rather than promotional; it is problem centred."
(George and Wilding, 1976, p.58)

- In the context of state welfare this suggests an approach based on rescuing the
casualties of the system, rather than a thoroughgoing commitment to universal service
provision. In the words of Beveridge:

" "The principle of social policy should not be to remove all
responsibilities from parents, but to help them to understand and
to meet their responsibilities.™ (quoted in George and Wilding,
1976, p.59)

The reluctant collectivist perspective can, therefore, be characterised by a preference
for limited state intervention, based on a recognition that specific but exceptional
needs must be addressed in specific adverse circumstances. lts recognition of the
value of rational planning and targeted intervention also suggests a belief in the value
of "expertise", providing the basis for problem diagnosis and treatment. There is no
automatic "right" to services implied here, but it is acknowledged that special needs
will emerge which can be atiended to on the basis of systematic professional
assessment and intervention.

"Fabian socialists", in George and Wilding’s typology, see a rather different and
much broader role for the state. In order to ensure that all individuals meet their full
potential, there is held to be a necessary role for the state in creating the right prior
conditions. Equality of opportunity is a cornerstone of this approach:
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"The socialists argue the case for equality on four main grounds -
social unity, social efficiency, social justice and individual self-
realisation." (George and Wilding, 1976, p.63)

In stark contrast to the anti-collectivists, they argue that individual rights, freedoms and
fulfilment can only be assured through active involvement of the state to ensure a
"level playing field":

"it is only in a more equal society that the individual has the
opportunity to realise his potentialities... if equality of opportunity
is to be real, it must be preceded and accompanied by eqUaIising
measures." (George and Wilding, 1976, p.64)

The socialist, according to George and Wilding:

"believes that freedom is the product of government action rather

than government inaction." (George and Wilding, 1976, p.64)

This position is underpinned by a belief in the value of cooperation rather than
competition, in the creation and support of solidarity within communities, and in a

commitment to meeting human needs. In an acquisitive society, by contrast:

"there can be no clear social purpose. The result is at best an
uneven pattern of public services, at worst, avoidable ills and
public squalor.... The free market has not abolished, will not, and.
cannot abolish poverty let alone inequality." (George and Wilding,
1976, p.67)

By contrast, the socialists see a necessary redistributive role for government,
particularly targeted on vulnerable groups, such as the old, the unemployed, the sick,
and families with children. The vision of the welfare state here is of a benevolent,‘ but

highly interventionist mechanism for supporting certain groups in society who need
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positive help in order to give them the same life-chances as others. Such an approach
will, in turn, provid.e the impetus for further moves towards equality, although it is not
the role of the state to insist on absolute equality.

The belief of the socialists is that the state need not be "transformed" in order
to meet the needs of disadvantaged groups, despite clear evidence of its failure to
tackle grave inequalities - for example, subsequent to the establishment of an

avowedly redistributive welfare state in Britain following the second world war:

"The important point about the socialist explanations of the gaps
and failings of the welfare state is that they are limited and
technical." (George and Wilding, 1976, p.82)

In other words, the failure of the welfare state to achieve its stated aims can be put
down to problems of strategy and method, rather than being implicit in the structure
of the state itself. This assessment aligns the socialists quite closely with the
technocratic leanings of the reluctant collectivists - both believing in the value of expert
interventions and planning. On the other hand, the long-term goals of the socialists

identify them rather with George and Wilding's fourth grouping, "the Marxists".

For George and Wilding, the Marxists’ position is characterised by a more
fundamental commitment to social equality. For them:

"Freedom... without a substantial degree of economic security and
equality is a hollow slogan." (George and Wilding, 1976, p.86)

Equality and security, for the Marxists, can only be achieved by securing changes in
the means and relations of production. Redistribution cannot be achieved by tinkering
around with existing capitalist institutions - it is essential to tackle the underlying

causes of inequality and exploitation:

"The way society earns its living accounts for the prevailing

political system, the educational system, the position of women
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in society, and so on. It also follows that changes in the modes
of production, exchange and distribution of goods are the ultimate
causes of all other change." (George and Wilding, 1976, p.89)

Class conflict is identified as the root cause of social inequality, and it is theréfore a
prerequisite of a fair and equal society that this is resolved in favour of the oppreséed
classes. There is no prospect of social legislation achieving significant change whilst
this is set within the constraints of an exploitative economic system. Unlike the
socialists, the Marxists believe that ameliorative reforms cannot achieve real or lasting

improvements in social welfare:

"Social legislation is a peripheral activity of the State; its essential
purpose is to protect the system of class-relations prevailing at
any time.... Only in an egalitarian, undifferentiated society can the
State be the servant of all citizens.” (George and Wilding, 1976,
p.91)

The prevailing mode of production determines both the distribution of power, and the
prevailing ideology in society - which means that the constraints it imposes are
pervasive: '

"Once a set of sectional interests is legitimised... it is sustained
and propagated by the various institutions  in society - the
government, the church, the family, the school, the mass media,
and so on." (George and. Wilding, 1976, p.91)

This assumption thus represents a fundamental critique of the incremental and
institutional approach to change favoured by fabian socialists. The only prospect for
positive and substantial change is a radical transformation of society, claim the
Marxists, because:
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"No group in power has so far freely, knowingly and wiilingly
legislated itself out of its privileges." (George and Wilding, 1976,
p.101)

Despite their aspirations towards a radical overthrow of existing capitalist relétions of
production, the Marxists do not put forward a model for the welfare state which is
substantially different from that of the socialists, according to George and Wilding.
Ihdeed, those Marxist writers they cite generally support various aspects of the existing

welfare state, in its intentions, if not in its actual achievements:

"the Marxist's approval of social reforms stems from the belief
that the welfare state has helped to raise people’s expectations
in life and that every step forward is a base from which further
improvements and further demands for change can be made."
(George and Wilding, 1976, p.103)

Other Marxists, however, have taken a more jaundiced view of the virtues of state
welfare provision under capitalism. It is held by some, simply, to be performing an
ideological function, in humanising and therefore making more acceptable the existing
oppressive structure (see, for example, Althusser, 1971). For holders of this
viewpoint, an entirely different model of welfare, based in worker and community
control, is necessary. Detailed proposals are not developed however; and, in general,
the Marxists’ critique of existing structures is more authoritative than their rather
idealised alternative prescriptions.

In summary, George and Wilding have offered a typology based on four
ideological perspectives on the state, social policy, and social welfare. Although they
have subsequently revised this o incorporate two additional perspectives which they
argue now meet the criteria of "welfare ideologies" (George and Wilding, . 1994),
prescriptions for the form and substance of state intervention are still held to be

dependent on the specific ideological perspective adopted:
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"All six ideologies are both normative and explanatory approaches
to the study of the welfare state. They attempt to explain evenis
and processes as well as make prescriptions for change to
various aspects of welfare activity." (George and Wilding, 1994,
p.8)

We might thus expect to find policy and practice in social welfare broadly determined
by the ideological assumptions of key decision-makers.

A number of other theorists have adopted similar approaches to the subject of
state welfare. Higgins, for example, argues that a "comparative" analysis of
developments in social welfare represents a clear advance on other theoretical
perspectives: V

"Indeed, the failure to compare has, in the past, led to inaccurate
accounts of how and why social programmes have developed in
different societies." (Higgins, 1981, p.26)

She argues that assumptions of linear development in welfare states are insufficiently
flexible to account for the influence of different interests, and changing social and
political trends. By contrast, a comparative form of analysis is capable of
accommodating shifts within and between a range of social, political and economic
interests. "Models of welfare" are particularly useful, in her view, as a "starting point
for comparative research". Noting that such models are inevitably "caricatures",
Higgins suggesté that “the great value of social policy models" is that they are able to
direct us towards important "lines of enquiry". Like the proponents of ideal type
methods, she views this kind of approach as having considerable heuristic value.
Pinker also makes a strong case for considering welfare states in the light of
a range of perspectives. In essence, he favours a "continuum" approach, bounded
by extremes of Right and Left, with a pragmatic/reformist strand of thought,

somewhere in between:
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"The residualist model rests on moral assumptions that the self-
evident virtues of competitionband self-help, the universalist model
rests its moral claim on the ethics of cooperation and mutual
aid...." (Pinker, 1971, p.100)

"A middle position, less ideologically committed either way...
would be to argue that there is no intrinsic conflict between social
and economic policy.” (Pinker, 1971, p.102)

Although he makes his own preference (for the "middle way") perfectly clear, the
important point is that the framework he offers represents another variation on a
commonly-used methodological tool for the understanding of debates and
developments in social welfare:

"None of these models can be proved correct or incorrect, but
each can be more or less intelligently defended or criticized."
(Pinker, 1971, p.126)

Lee and Raban helpfully summarise a number of such contributions in the form

of a continuum - suggesting that most of them "merely offer variants" of George and

Wilding:
Figure 1
Anti-collectivism Reluctant collectivism Fabian socialism  Marxism(1)
Market liberals Palitical liberals Social Democrats neo-Marxists(2)
ANTI- CIassIcafEconomic Theory neo-Mercantilism Marxisms(3) PRO-
STATE  Residual - Institutional "Normative"/"Socialist'(4) STATE
Conservatism Positive state Sacial security state Social welfare state Radicalism(5)

(1) George and Wilding (1976), (2) Room (1979), (8) Pinker (1979), (4) Mishra (1977)/ George and Manning (1980)/Titmuss
(1974), (5) Furniss and Tilson (1977)

(Reproduced from Lee and Raban, 1985, p.23)

Responding to this cue, George and Wilding themselves have further extended this

continuum, both to accommodate additional variants on these themes, and to allow
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for newly emerging ideologies, such as "feminism", "greenism", and, in some versions,
"anti-racism". Thus, George and Wilding’s more recent (1994) version portrays the
continuum as follows:

“New Right ~ Middle Way ~ Democratic Socialism  Marxism  Feminism  Greenism" (George
and Wilding, p.9, 1994)

They acknowledge, however, that this portrayal calls into question the idea of a
continuum along a single axis, recognising that feminism and greenism stand
separately from the:

"free market/state provision continuum... even though they have
a lot to say about this." (George and Wilding, 1994, p.9)

Thus, it is apparent that this kind of analytical approach is, or has been,
relatively fashionable, reflecting a fair degree of consistency of opinion about the best
way to gain an understanding of philosophies and practices in the weliare state.
There are variations in the number and the character of the positions set out by Lee
and Raban - but their common characteristics are still more evident than their points
* of divergence - all, for example, appear to agree that the continuum extends from a
liberal, non-interventionist right wing position, to a statist, interventionist left wing
viewpoint at the other extreme. It is undoubtedly true, however, that conceptual and
methodological concerns are raised by the question of how to incorporate an
understanding of perspectives such as feminism and anti-racism which are of
undoubted significance but do not fit easily into the continuum. George and Wilding
(1994), for example, recognise that they reflect "disquiet with the old ideologies".

Attempts have been made to apply "positional" analyses to actual welfare state
"regimes" and practices (see, for example, Esping-Andersen (1990), Taylor-Gooby
(1991), Ginsburg (1991)). Taylor-Gooby, in addition, notably draws attention to the
potential such an approach offers for understanding gender divisions in the context of

welfare provision and caring responsibilities.
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What these typologies offer are both substantive analyses of existing policy
perspectives; and a basis for the development of a particular methodological approach,
in effect the application of "ideal type" techniques to a particular subject area. in the
present context, this therefore raises two distinct questions. Firstly, to what extent are
the substantive conclusions drawn by these studies jusﬁfiable? In other words, is the
method adopted correctly applied in any given instance? But, secondly, we would also
wish to ascertain whether the methodological approach taken represents a sound,
useful and productive way of addressing quéstions about welfare policy and practice?
Criticisms have been offered, and arguments developed, on both accounts, to which
we shall return. For now, however, the concern is with the elaboration and application
of similar techniques in relation to a rather more specific aspect of social policy and
practice: child care.

In effect, Géorge and Wilding offer a spectrum, with the level and nature of
state intervention dependent on the political orientation of the perspective adopted.‘
Their approach is followed closely by Hardiker et al (1991b), but specifically in the
child care context. Hardiker and colleagues develop four "models of welfare"; residual,
institutional, developmental and radical. Each of these is identified with certain key
characteristics. The residual model, for example, is based on values of individualism,
freedom and inequality. The emphasis on individualism means that conflicts of interest
are inevitable, but these are played out within a strong legal and moral framework

The state in this perspective has a limited role in welfare and child care
provision, the family being relied upon to provide for its own needs; as in the anti-
collectivist model of George and Wilding. Residual provision is made for the few who
cannot or will not provide for themselves, or comply with "normal social values". The
state’s role is restricted to underpinning parental rights and duties, and intervening
decisively when parents fail to meet these basic requirements.

Hardiker et al’'s "institutional model" adopts a similar view about the common
values held by individual members of society. Emphasis is placed on ensuring
integration and cohesion, with the aim of providing an effective basis for the exercise
of individual choice and freedom. However, in this model, provision is made to
mitigate t!1e worst consequences of the exercise of self-interested decisions. The

state is thus accorded a rather more interventionist role, limiting the damage caused
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to a restricted number of casualties of the operation of the free market; and, at the
~ same time actively promot