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Abstract 

This thesis examines New Labour's introduction of citizenship lessons in secondary schools 
in England in August 2002. It treats the initiative as a case study to explore the historical, 
social and ideational context within which the policy was developed so as to first, determine 
where the ideas and the motivation to introduce citizenship education came from, second, 
analyse the processes through which the initiative was advanced and ultimately 
implemented and third, examine the substantive and normative content of the policy to see 
if it is consistent with key actors' ostensible ideational motivations. It addresses three 
fundamental questions: 

Q1: Why did the Labour Government introduce citizenship education in schools in August 
2002? 
Q2: How did Labour introduce citizenship lessons in schools? 
Q3: Which normative model of citizenship underpins the initiative? 

In answer it advances three broad claims: 

Cl: New Labour introduced citizenship education in schools because of its concern about 
what it perceived as a decline in levels of social capital in Britain. 
C2: New Labour developed its citizenship education initiative by consulting a wide range of 
different individuals and groups, which are best regarded as constituting a well-defined 
policy network. 
C3: A republican-communitarian normative model of citizenship underpins the citizenship 
education initiative - and this is the model that is most consistent with the concerns of the 
principal contemporary social capital theorist, Robert Putnam. 

The thesis concludes that New Labour's attempt to increase stocks of social capital through 
citizenship lessons is undermined by its unwillingness to situate the development of social 
capital within a broader agenda of social inclusion that is underpinned by much stronger 
egalitarian principles. 
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Introduction Chapter 1 

Introduction 

1.1 The Subject of the Thesis 

Citizenship education was introduced in secondary schools in England in August 

2002. ' It is one of the most significant UK Government education initiatives to be 

launched for a number of years and is the first time that citizenship lessons have been 

made compulsory in English schools. Anthony Giddens, the most prominent `third 

way' theorist, regards citizenship education as `extraordinarily important'. Giddens 

argues that the policy must be seen as part of `the programmes of political change' 

advanced by New Labour, a `Second Wave Democratisation', which includes 

devolution, constitutional reform and the introduction of a Freedom of Information 

Act (Giddens, 2000b, pp. 23-24). A key reason for the inclusion of citizenship in the 

National Curriculum was the report of the Advisory Group on Citizenship (AGC), 

Education for Citizenship and the Teaching of Democracy in Schools, published in 

September 1998, and approved unanimously by its members (DFEE/QCA, 1998, 

p. 22). The report defines citizenship education in terms of `social and moral 

responsibility, community involvement and political literacy' (DFEE/QCA, 1998, 

p. 11). The AGC was chaired by the political theorist and commentator Bernard Crick, 

one of the leading figures in the political education programme of the 1970s, which 

emphasised the importance of young people becoming ̀ politically literate' (Crick and 

Porter, 1978). This thesis examines the Labour government's introduction of 

citizenship education by treating the policy as a case study to explore the historical, 

social and ideational context within which the initiative was developed so as to first, 

1 The first two sections of this chapter draw on Kisby (2006,2007a). 
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Introduction Chapter 1 

determine where the ideas and the motivation to introduce citizenship education came 

from, second, analyse the processes through which the initiative was advanced and 

ultimately implemented and third, examine the substantive and normative content of 

the policy to see if it is consistent with key actors' ostensible ideational motivations. 

The thesis addresses three fundamental questions: 

Q1: Why did the Labour Government introduce citizenship education in schools in 

August 2002? 

Q2: How did Labour introduce citizenship lessons in schools? 

Q3: Which normative model of citizenship underpins the initiative? 

1.2 The Argument in Brief 

This thesis presents evidence that the crucial motivating factor for the key figures in 

and beyond New Labour involved in the introduction of citizenship lessons in schools 

was a concern about what they perceived as a decline in levels of social capital in 

Britain. The thesis proposes an ideational approach to policy network analysis for 

examining the formulation, development and implementation of the policy. That is to 

say, it argues that ideas constitute an important determinant of public policy. As such, 

this thesis advances a tripartite theoretical framework that encompasses social capital, 

policy networks and citizenship so as to develop a sophisticated analysis of the 

introduction of citizenship education that goes beyond a simple descriptive account. 

This thesis characterises ̀social capital', following Putnam (2000), in terms of the 

social networks, and the norms and trust that such networks give rise to, which 

Putnam argues enable citizens to cooperate with each other so as to achieve collective 
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goals. A `policy network' consists of those individual actors and groups, both formal 

and informal, that help to formulate, develop and implement policy (Marsh and 

Rhodes, 1992). The thesis treats the concept of social capital, regarded as a 

`programmatic belief - by which Berman refers to `the ideational framework within 

which programs of action are formulated' (Berman, 1998, p. 21, emphasis in original) 

- as the independent variable, the policy network as the intermediate variable, and the 

citizenship education policy as the dependent variable. It argues that members of the 

ideational policy network were influenced by the particular conception of citizenship 

implicitly advanced by Putnam, which this thesis describes as a `republican- 

communitarian' model that emphasises the extent to which various different forms of 

political participation are dependent on community membership. That is to say, the 

concept of social capital not only motivated key actors to introduce citizenship lessons 

in schools, it also shaped the normative model of citizenship underpinning the 

initiative. 

This thesis is at odds with other possible explanations of the development of the 

citizenship education initiative. Perhaps New Labour was motivated by concerns to 

promote patriotism. After all, Blunkett later asked Crick to chair an advisory group on 

life in the UK for those seeking British citizenship and the citizenship education 

initiative, as Chapter 7 makes clear, is explicitly concerned to promote citizenship 

within a specifically British rather than a cosmopolitan or globalised context. Perhaps 

New Labour was motivated by electoral concerns. Maybe it believed that if more 

young people gained a greater knowledge of politics and voted in elections in larger 

numbers it could gain a party political advantage. However, there is no hard evidence 

to substantiate either of these possible explanations. 
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More plausible is the account put forward by Bernard Crick, who emphasises the 

continuity between the political and citizenship education initiatives. For Crick, the 

1970s political education programme is best seen as marking the `beginning of a 

movement' that `thirty years later' led to the introduction of citizenship lessons in 

schools (Crick, 2002b, p. 488) in an almost path-dependent way. Crick draws attention 

to the creation of the Politics Association in 1969 as a vehicle for the promotion of 

political education (Crick, 2002b, pp. 488-489). He stresses the `considerable 

influence' (Crick, 2002b, p. 490) of the political education programme, run jointly by 

the Politics Association and the Hansard Society, which even gained some, albeit 

qualified, support from Conservatives such as Airey Neave and Sir Keith Joseph 

(Crick, 2002b, p. 491). The key concept underpinning the programme was `political 

literacy' defined both in terms of particular `knowledge, skills and attitudes' and the 

ability `to apply' such knowledge, skills and attitudes (Crick and Porter, 1978, p. 3 1). 

Crick's account is supported by two pieces of evidence. First, some of those involved 

in the 1970s political education programme, most obviously Crick himself, and also 

Alex Porter who co-edited the main report that emerged as a result of the political 

education initiative with Crick (Crick and Porter, 1978), were also involved in the 

citizenship education initiative. Second, the key concept of `political literacy', defined 

in terms of a republican emphasis on political understanding and participation in the 

public realm of civil society (e. g. Crick and Porter, 1978, p. 33), is one of the three 

strands of the citizenship education policy. As such, for Crick, the same republican 

conception of citizenship also underpinned the Advisory Group on Citizenship's 1998 

(DFEE/QCA, 1998) report (Crick, 2002a, p. 114). 
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This thesis advances an alternative account of the introduction of citizenship 

education to that put forward by Crick. It argues that, because of the central 

motivational role played by the concept of social capital, although political literacy 

does constitute one of the three strands of the citizenship education initiative, it is 

important to emphasise the discontinuity between the two projects. It argues that 

citizenship education is best seen as an attempt to increase young people's knowledge 

of politics and ability to engage in the political process, principally through 

involvement in community activities, thereby helping to lay the foundation for the 

development of social capital. In so doing, it draws attention to the wider range of key 

actors involved in the formulation, development and implementation of policy than 

Crick's account allows for and, in particular, to the crucial role played by members of 

two distinct policy communities, constituting an ideational policy network. 

The thesis examines whether or not the concept of social capital, treated as a 

`programmatic belief' Berman, 1998), motivated members of a policy network to 

introduce citizenship lessons in schools. In other words, social capital is not treated in 

this thesis as an objective indicator of specific measurable `levels' of civic 

engagement, trust etc. that exerted a causal influence on the introduction of 

citizenship lessons in schools by key actors. Rather, it examines the impact of the 

concept of social capital through its being taken up by members of a policy network in 

pushing for the introduction of citizenship lessons in schools and through its influence 

on the normative content of the citizenship education initiative, as embodied in the 

National Curriculum. Therefore, in order to utilise the concept of social capital in this 

way, this thesis does not aim (or need) to establish: (a) the theoretical or empirical 

validity of the concept of social capital in general or Putnam's conception in 
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particular; (b) that levels of social capital in the UK have declined; or (c) that the 

citizenship education initiative will increase levels of social capital in the UK. The 

thesis does aim to establish the validity of the following three broad claims: 

Cl: New Labour introduced citizenship education in schools because of its concern 

about what it perceived as a decline in levels of social capital in Britain. 

C2: New Labour developed its citizenship education initiative by consulting a wide 

range of different individuals and groups, which are best regarded as constituting a 

well-defined policy network. 

C3: A republican-communitarian normative model of citizenship underpins the 

citizenship education initiative - and this is the model that is most consistent with the 

concerns of the principal contemporary social capital theorist, Robert Putnam. 

1.3 Research Methodology 

Different research methods are appropriate for different kinds of research project, and 

the appropriateness of particular methods will depend on the particular questions a 

researcher is seeking to address (Flinders, 2001, p. 375). In order to examine the 

impact of social capital on the citizenship education initiative, this research treats 

citizenship education as a case study and utilises qualitative research methods, 

drawing on interviews with political elites and on primary and secondary source 

documentary evidence, to address the three key questions that lie at the core of this 

thesis. 
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1.3.1 Qualitative Interviewing 

This thesis draws significantly on interviews conducted with political elites, most of 

whom were directly involved to a greater or lesser extent in the formulation, 

development and implementation of the citizenship education policy. Political elites 

are defined as ̀ those with close proximity to power or policy-making'. (Lilleker, 2003, 

p. 207) or `those in exposed or important positions' (Richards, 1996, p. 199). The 

interviews take the form of semi-standardised or semi-structured, in-depth interviews 

or `guided conversation[s]' (Fielding, 1993, p. 144), which employ open-ended 

questions so as to ensure that the interviewee has sufficient freedom to expand on the 

topics discussed during the interview. 

Interviews were conducted with 23 relevant actors, including academics, members of 

interest groups, members of the AGC, government advisers and politicians (see Table 

1.1 below), identified through an examination of primary and secondary source 

documentation on citizenship education. Nine interviewees were members of the 

AGC or served on AGC sub-groups and nine interviewees (although not the same 

nine) are identified as members of an ideational policy network, which contained a 

total of 16 key figures (see Appendix 2). Interviews were carried out between 

November 2005 and June 2007. Interviews were conducted face-to-face with 19 

interviewees. Three interviews were conducted over the phone and one interview was 

conducted via email. Most of the interviews lasted approximately one hour and were 

tape-recorded. Interviewees' responses were transcribed and interviewees were 

offered copies of transcripts for them to verify so as to ensure accuracy. Most of the 

interviews were conducted ̀ on the record'. Interviews were conducted in this way 
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rather than being anonymised, since an important element of this study is the 

identification of those actors most closely involved in the development of the 

citizenship education policy and an examination of their motivations for being 

involved. 

Table 1.1: List of Interviewees 

Name Role 
David Blunkett MP Former Secretary of State for Education and Employment 

who set u the Advisory Group on Citizenship (AGC) 
Tony Breslin Chief Executive of the Citizenship Foundation 
Professor Sir Bernard Crick Chairman of the AGC 
Professor Richard Ennals Chairman of the Council for Education in World Citizenship 
Dr David Halpern Senior Policy Adviser in the Prime Minister's Strategy Unit 
Scott Harrison Observer of the AGC from the Office for Standards in 

Education (OFSTED) 
Dame Elisabeth Hoodless Executive Director of the Community Service Volunteers 

(CSV), member of the AGC 
Neil Jameson Executive Director of the Citizen Organising Foundation 
Sir Donald Limon Represented the then Speaker of the House of Commons 

Bet Boothro d on the AGC 
Baroness Estelle Morris Former Secretary of State for Education and Skills 
Jan Newton Adviser for Citizenship at the Department for Education and 

Skills, member of the AGC 
John Potter Former Director of CSV Education for Citizenship, served as 

a member of the AGC's secondary sub-group 
Professor Robert Putnam Professor of Public Policy at Harvard University 
Michael Raftery Director of the Hansard Society's Citizenship Education 

programme 
Graham Robb Member of the AGC 
Don Rowe Director of Curriculum Resources at the Citizenship 

Foundation, served as a member of the AGC's primary sub- 
group 

Sir William Stubbs Former Chairman of the Qualifications and Curriculum 
Authority 

Marianne Talbot Lecturer in Philosophy at Oxford University, member of the 
AGC 

Dr Nicholas Tate Former Chief Executive of the Qualifications and Curriculum 
Authority 

Dr Tony Wright MP MP for Cannock Chase 
Interview anonymised Senior UK Labour government policy adviser 1 
Interview anonymised Senior UK Labour government policy adviser 2 
Interview anonymised Former Senior UK Labour government policy adviser 
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Interviews are a vitally important part of this thesis for two reasons. First, they are 

necessary to augment the existing primary and secondary source documentary 

evidence and to aid with the interpretation of this evidence, allowing for a deeper 

analysis of issues that emerge from these documents. Second, the interviews provide 

information that is not available in primary and secondary documentary sources 

(Harrison and Deicke, 2001, p. 90). There is already a good deal of important 

information relating to the citizenship education initiative in the public domain and a 

wide variety of primary and secondary source materials - including newspaper 

articles, government publications, party documents, interest group and think tank. 

reports, as well as academic sources - are used in this study. Nevertheless, the events 

surrounding the development of the citizenship education policy, the role of the key 

figures involved in the initiative, and its substantive and normative content have by no 

means been exhaustively documented and analysed. Therefore, it is essential to gain 

the `individual insights and rich depth' (Lilleker, 2003, p. 208) that can be obtained by 

interviewing those involved in the development of the policy. All interviewees are 

treated as "experts', that is, they have information in which we as students or 

researchers are interested' (Harrison and Deicke, 2001,. p. 98). In other words, the 

interviews enable interviewees `to talk freely and to offer their interpretation of 

events' (Devine, 1995, p. 138, emphasis in original). This thesis is interested in what 

interviewees say about the initiative because of who they are, i. e. as key figures in the 

introduction of the citizenship education policy. Their responses must therefore be 

treated as interesting and important in and of themselves. Their `perceptions, 

meanings, definitions of situations and constructions of reality' (Punch, 1998, pp. 174- 

175) are of great importance to this study. 
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1.3.2 Triangulating Sources 

The thesis is concerned, however, to examine not only key actors' constructions of 

reality, but reality itself. Clearly, in order to develop an accurate analysis of the 

introduction of the citizenship education initiative factual errors must be avoided. This 

gives rise to a serious problem with the use of interviews in research projects. As 

Lilleker notes: `Interviewing does have severe limitations... which means [that 

interviews] cannot be relied upon as the sole methodology. The data collected must be 

- reinforced by other forms of empirical data or must be based upon a broad sample of 

interviews' (Lilleker, 2003, p. 208). For the interviewees may provide unreliable 

information. This could be `for very genuine reasons (memory lapse)' but also `for 

ulterior reasons (because they have an axe to grind or wish to portray themselves in a 

positive light)' (Harrison and Deicke, 2001, p. 95). In order to address possible errors 

of fact or interpretation by interviewees, and to resolve different accounts of events 

given by different interviewees, interview transcripts are analysed in `triangulation' 

with primary and secondary source findings, whereby a `multi-methodological' 

approach is adopted ̀ to provide a parallax view upon events' (Davies, 2001, p. 75). 

This process of triangulation requires checking the evidence gained from different 

interviews with each other and checking interview evidence against evidence gleaned 

from memoirs, published and archival documents and secondary sources and checking 

these sources against each other and against the interview evidence (Davies, 2001, 

p. 78) (see Figure 1.1). For not only interview evidence but also documentary evidence 

may be problematic. For example, Davies points to the possible ̀ self-serving biases in 

published sources' and the `unavoidable incompleteness in documentary archives' 

(Davies, 2001, p. 79). Triangulating different forms of evidence in this way should 
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help eliminate factual errors and ensure the interpretation of events advanced is as 

accurate as possible. However, combining both oral and archival evidence in 

qualitative research does give rise to an important complication, not present where 

triangulation is used in quantitative research: namely, 

`the use of different standpoints for qualitative perception rather than quantitative 
measurement means that one not only sees the same thing from a different angle, one 
sees entirely different facets of that thing. Thus the point of view in one particular 
document may reveal entirely different features of some historical item from other 
documents, or of a witness or group of witnesses, and they in turn may provide 
information additional to that in the documentary record' (Davies, 2001, p. 75). 

Figure 1.1: Triangulating Sources 

I Interview Interview I4 11 

Secondary 
Sources 

Memoirs I. "1 Documents 

(Davies, 2001, p. 78) 

Therefore, evidence gained from interviews is not merely corroborative but also 

additional evidence. Nevertheless, Davies's key point is that one should not rely 

solely on the evidence from one source, whether this is an interview or a documentary 

source, but rather seek corroboration from other sources. This process of triangulating 
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evidence still leaves considerable scope to demonstrate different perspectives on 

particular issues and, as Davies argues, there must be good grounds for favouring one 

interpretation of events over another. For `if a particular version of events is to be 

adopted and presented as probably accurate (particularly in preference to alternative 

versions) there must be strong, clearly defined and articulated criteria for making that 

judgement' (Davies, 2001, p. 79). 

1.4 Bibliometric Analysis 

There is in fact some quantitative evidence that is consistent with the claims advanced 

by this thesis. Figure 1.2 shows similar trends in terms of the sudden increase in 

academic articles published on social capital, British newspaper articles published on 

social capital and British newspaper articles published on citizenship education after 

1997. Prior to Putnam's Making Democracy Work (1993) there had been only a tiny 

number of academic articles published on social capital in the years immediately prior 

to this. The significant increase in articles in British newspapers both on social capital 

and citizenship education coincided with the rapid increase in academic articles on 

social capital. Nevertheless, strong claims cannot be advanced on the basis of this 

evidence. The data is not sufficient to establish a correlation, in mathematical terms, 

between social capital and citizenship education. This is not feasible due to the 

impossibility of establishing causation quantitatively - for debates about citizenship 

education might have driven debates about social capital rather than the other way 

round, or it may be that the trends shown in Figure 1.2 are mere coincidence. Figure 

1.2 demonstrates that social capital was being written about in academic journals, and 

both social capital and citizenship education were being written about in British 
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Figure 1.2 Social Capital and Citizenship Education in England: 
A Bibliometric Analysis 
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Sauces: Figures for acadentic articles on social capital derived from a search of Web of Science. 

Figures for British newspaper articles on social capital and British newspaper articles on citizenship education derived from a search of LexisNexis. 
Ihe figures for academic articles on social capital replicate those in Halpern (2005b. Figure 1.1. p. 9). 

newspapers at similar times and that the increase in articles about these two topics 

occurred over approximately the same time period. However, this is what one would 

expect if concerns about levels of social capital were driving actors involved in the 

development of the citizenship education policy - and Part II of the thesis will 

establish, through qualitative rather than quantitative analysis, that the timing of the 

initiative, which gained huge momentum in the period immediately after New 

Labour's election in 1997, is no coincidence and that there was an important 

connection between concerns held by key actors about perceived declining levels of 

social capital in Britain, and the introduction of citizenship lessons in secondary 

schools in England. More precisely, that social capital, treated as a programmatic 

belief, was the key independent variable and the citizenship education policy is best 

treated as the dependent variable. 
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1.5 The Structure of the Thesis 

The thesis is structured as follows: Chapter 2 provides a theoretical analysis of the 

conceptions of social capital advanced by three influential scholars, Pierre Bourdieu, 

James Coleman, and Robert Putnam. It focuses, in particular, on the work of Putnam, 

the major contemporary social capital theorist, and argues that policy-makers who are 

influenced by Putnam's work on social capital are likely to view citizenship education 

lessons as one important means by which stocks of social capital can be increased. 

Chapter 3 argues for the utility of an ideational approach to policy network analysis, 

building on the `dialectical' approach advanced by Marsh and Smith (2000). It argues 

that although Marsh and Smith's approach is fundamentally well founded, they pay 

insufficient attention to the role of ideas in explaining the formulation, development 

and implementation of policy. It therefore advances an approach to analysing policy- 

making that treats programmatic beliefs as independent variables, policy networks as 

intermediate variables, and policy outcomes as dependent variables. Chapter 4 argues 

that the model of citizenship implicitly advanced by Putnam in his work on social 

capital is best described as a republican-communitarian model and that therefore if 

concerns about levels of social capital motivated key actors involved in the 

formulation, development and implementation of the citizenship education initiative, 

it is likely that the policy will be underpinned by the same conception of citizenship 

underlying Putnam's work on social capital. It argues further that this model of 

citizenship has little to say in relation to the concerns raised by feminist, multicultural, 

and cosmopolitan theorists about issues around the public/private dichotomy, minority 

group rights, and transnational citizenship and that it is therefore likely that the 

citizenship education policy will neglect such concerns. Chapters 1-4 provide the 
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analytical framework that is used to structure the theoretical and empirical analysis 

undertaken in Chapters 5-8. 

Chapter 5 situates citizenship education in England in its historical and ideational 

context, from pre- and early Twentieth Century civics education onwards. It argues 

that, at the same time as the Labour party was becoming increasingly interested in 

citizenship education during the mid-1990s, social capital was emerging as a key 

concept in the development of the party's political philosophy - primarily as a means 

of reconciling a rhetorical commitment on the part of key New Labour figures to a 

communitarian understanding of citizenship with the adoption of an approach to 

economic and social policy - with some social democratic tinges - that does not 

significantly challenge neo-liberal hegemony. It points out, however, that what is 

really important is that various leading figures in New Labour believed that levels of 

social in Britain were in decline; the empirical evidence in fact suggests that, 

measured in terms of membership of voluntary associations, charitable endeavour and 

informal sociability, stocks have remained fairly stable since 1959. Chapter 6 details 

the emergence in the early and mid-1990s of a policy network, comprised of two 

policy communities, which linked concerns about perceived declining levels of social 

capital with the need to introduce citizenship lessons in schools. It argues that 

Blunkett's decision to set up the AGC was motivated by concerns about levels of 

social capital and shows that the deliberations of the group, which contained several 

key figures in the policy network, were marked by a desire to address the key 

concerns of social capital theorists. Chapter 7 argues that key actors continued to be 

motivated by concerns about levels of social capital following the publication of the 

AGC report in 1998. The chapter argues further that a republican-communitarian 
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model of citizenship - the same model that is implicitly advanced by Putnam - 

underpins the citizenship education initiative. It summarises three crucial normative 

omissions made by the citizenship education initiative, arguing that it neglects issues 

surrounding gender, multiculturalism and racism and cosmopolitan citizenship, as 

would be expected given the neglect of these concerns by the republican- 

communitarian model of citizenship advanced by Putnam. It argues that the 

conception of citizenship advanced by the AGC is marked by two sets of tensions. 

First, a tension between the communitarian and republican elements of the 

understanding of citizenship underpinning the AGC report. Second, a tension between 

the desire to promote civic cohesion, while situating its conception of citizenship 

uncritically within the boundaries prescribed by the financial and monetary orthodoxy 

of neo-liberal capitalism that necessarily serves to undermine such communal ties. 

Chapter 8 summarises the findings and conclusions of the thesis. It argues that the 

thesis has demonstrated the validity of its three central claims. It argues further that 

the thesis adds to our understanding of policy networks by demonstrating the 

importance of analysing the `programmatic beliefs' (Berman, 1998) motivating key 

actors involved in the formulation, development and implementation of policy and by 

showing that it is possible for two policy communities with similar objectives to exist 

alongside each other, and around the same policy area, with minimal interaction. 

Chapter 8 also summarises the development of citizenship education in the UK since 

2002. It suggests that although there are good reasons for favouring the teaching of 

citizenship in schools, the initiative's aim of increasing stocks of social capital is 

undermined by New Labour's unwillingness to advance a broader agenda of social 

inclusion that is underpinned by much stronger egalitarian principles. 
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Theorising Social Capital 

2.1 Introduction 

This chapter provides a theoretical analysis of the concept of social capital, treated in 

this thesis - when regarded as a `programmatic belief (Berman, 1998, p. 21) - as the 

independent variable, with the citizenship . education policy viewed as the dependent 

variable. It is structured as follows. First, it discusses the origins of the concept of 

social capital. Second, it provides a brief overview of the conceptions of social capital 

advanced by two influential scholars, Pierre Bourdieu and James Coleman. Third, it 

critically discusses the understanding of social capital advanced by Robert Putnam, 

the major social capital theorist of recent years. It concludes that policy-makers 

influenced by Putnam's work on social capital are likely to regard citizenship lessons 

as a key means of increasing levels of social capital in society. -- 

2.2 Origins of the concept of Social Capital 

Putnam (2000) claims that Lyda Hanifan (1916) made ̀ [t]he first known use of [the] 

concept' of social capital in arguing for `the importance of community involvement 

for successful schools' (Putnam, 2000, p. 19). Hanifan used the phrase ̀ social capital' 

to refer not: 

`to real estate, or to personal property or to cold cash, but rather to that in life which 
tends to make these tangible substances count for most in the daily lives of a people, 
namely, goodwill, fellowship, mutual sympathy and social intercourse among a group 
of individuals and families who make up a social unit' (Hanifan, 1916, p. 130). 
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Hanifan continues: 

`The individual is helpless socially, if left entirely to himself. Even the association of 
the members of one's own family fails to satisfy that desire which every normal 
individual has of being with his fellows, of being a part of a larger group than the 
family. If he may come into contact with his neighbour, and they with other 
neighbours, there will be an accumulation of social capital, which may immediately 
satisfy his social needs and which may bear a social potentiality sufficient to the 
substantial improvement of living conditions in the whole community. The 
community as a whole will benefit by the cooperation of all its parts, while the 
individual will find in his associations the advantages of the help, the sympathy, and 
the fellowship of his neighbours' (Hanifan, 1916, pp. 130-131). 

Halpern points out, however, that `[t]heoretical precursors [to social capital] can 

clearly be found in the works of many of the founding fathers of the contemporary 

social sciences, such as Adam Smith, de Tocqueville and Durkheim' (Halpern, 2005b, 

p. 3). Portes traces the origins of the concept back to Durkheim's and Marx's emphasis 

on the value to the individual and community of the participation by individuals in 

groups. As Portes (1998, p. 2) says: 

`That involvement and participation in groups can have positive consequences for the 
individual and community is a staple notion, dating back to Durkheim's emphasis on 
group life as an antidote to anomie and self-destruction and to Marx's distinction 
between an atomized class-in-itself and a mobilized an effective class-for-itself. ' 

Particularly influential in this context is the work of de Tocqueville (see Tocqueville, 

1969) who emphasised the importance of voluntary associations between individuals 

for the strength of American democracy. Writing in the nineteenth century, de 

Tocqueville argued: 

`Americans of all ages, all stations in life, and all types of disposition are forever 
forming associations. There are not only commercial and industrial associations in 
which all take part, but others of a thousand different types - religious, moral, serious, 
futile, very general and very limited, immensely large and very minute... Nothing, in 
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my view, more deserves attention than the intellectual and moral associations in 
America' (Tocqueville, 1969, pp. 513-517). 

As Halpern argues, defined as emphasising the extent to which individual well-being 

is dependent on community membership, social capital has an even longer history 

than this, arguably stretching back to ancient Greece and China (Halpern, 2005b, 

pp. 3-4). 

2.3 Theories of Social Capital 

Today there are a variety of different approaches to defining social capital. Two 

particularly important thinkers in the recent development of this concept are Bourdieu 

(1997) and Coleman (1988,1990). ' However, in recent years it is particularly through 

the work of Putnam (e. g. 1993,1995a, 1995b, 2000,2002) that the concept has gained 

significant attention both from academics and policy-makers - and even more broadly 

in popular culture through the web and widely read magazines. As such, this chapter 

pays particular attention to Putnam's conception of social capital. It briefly examines 

both Bourdieu's and Coleman's conceptions of social capital before critically 

assessing Putnam's two major works invoking the concept, Making Democracy Work 

(1993) and Bowling Alone (2000). 

1 See also, prior to the work of Bourdieu and Coleman, Jacobs (1961) who extolled the virtues of urban 
neighbourhoods as a means of promoting trust within communities. She argued that social capital could 
be used to promote safe and organized communities, arguing that cities should be organized so as to 
increase informal contact amongst neighbours, make the streets safer and promote trust. See also Loury 
(1977) who used the term to examine problems of inner-city development. 
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2.3.1 Bourdieu 

Pierre Bourdieu's theorising about social capital developed out of his work examining 

the academic achievements of children from different social classes. Bourdieu (1997) 

argues that the concept of `capital', which he regards as conterminous with `power' 

(Bourdieu, 1997, p. 47), can be understood in non-economic as well as economic 

terms. He is highly critical of conventional economic theory for focusing only on 

economic capital, i. e. financial resources, rather than other forms of capital that also 

confer advantages on those who possess them. In the place of such `a science of 

mercantile relationships' (Bourdieu, 1997, p. 47) Bourdieu proposes: 

`A general science of the economy of practices, capable of reappropriating the totality 
of the practices which, although objectively economic, are not and cannot be socially 
recognized as economic, and which can be performed only at the cost of a whole 
labour of dissimulation or, more precisely, euphemization, must endeavour to grasp 
capital and profit in all their forms and to establish the laws whereby the different 
types of capital (or power, which amounts to the same thing) change into one another' 
(Bourdieu, 1997, p. 47, emphasis in original). 

In examining the structure of the social world and continuing social inequalities, 

Bourdieu identifies three forms of capital - economic capital, `which is immediately 

and directly convertible into money and may be institutionalised in the form of 

property rights' (Bourdieu, 1997, p. 47), cultural capital `which is convertible, on 

certain conditions, into economic capital and may be institutionalised in the form of 

educational qualifications' (Bourdieu, 1997, p. 47) and social capital. Whereas 

economic capital refers then to financial resources and cultural capital to educational 

and other forms of social achievement, Bourdieu defines social capital as, 
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`the aggregate of the actual or potential resources which are linked to possession of a 
durable network of more or less institutionalized relationships of mutual acquaintance 
and recognition - or in other words, to membership in a group - which provides each 
of its members with the backing of the collectively-owned capital, a `credential' 
which entitles them to credit, in the various senses of the word' (Bourdieu, 1997, 
p. 51). 

So for Bourdieu social capital is `made up of social obligations ('connections')' 

(Bourdieu, 1997, p. 47) and can be seen as a real benefit to those individuals, families 

and groups that are able to draw on higher levels of it. For it `is convertible, in certain 

conditions, into economic capital and may be institutionalised in the form of a title of 

nobility' (Bourdieu, 1997, p. 47). As applied to education, Bourdieu argues that `the 

scholastic yield from educational action depends on the cultural capital previously 

invested by the family' (Bourdieu, 1997, p. 48), and the economic gains due to the 

acquisition of qualifications `depends on the social capital, again inherited, which can 

be used to back it up' (Bourdieu, 1997, p. 48). Bourdieu's key achievement is to 

expand our understanding of `capital' beyond the narrowly economic and to focus 

attention on the role of social networks in the maintenance of forms of inequality. 

Nevertheless, his understanding of social capital can be criticised for being overly 

deterministic and for paying insufficient attention to the role of human agency in the 

acquisition or loss of these different forms of capital. In other words, his approach 

would appear to have some difficulty in explaining social mobility, and how levels of 

social capital can ever change. His point perhaps is not to advance a static 

understanding of society but rather to emphasise that any analysis of social change 

must be aware of the unequal distribution of power in society and the different forms 

that this power takes. 
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2.3.2 Coleman 

Like Bourdieu, James Coleman is also interested in the role played by social capital in 

both an educational and indeed a broader community context. However, whereas 

Bourdieu is concerned with the material benefits that accrue only to those individuals 

and groups that are well connected, Coleman advances a more positive analysis of 

social capital, arguing that higher levels of social capital are beneficial to 

communities. Coleman argues that because of the social capital available to them, 

actors (including `corporate actors') are able to achieve more than would otherwise be 

possible (Coleman, 1988, S. 98). Coleman argues that social capital should be viewed 

as a class of resources like economic or human capital. However, unlike these other 

forms of capital, social capital lies in the structure of social relationships between 

individuals or groups and is embodied in families, institutions, civic communities, and 

the wider society. Coleman (1988) distinguishes between financial capital (family 

income or wealth); human capital (the parent's education and skills); and social 

capital, which Coleman defines, in an educational context, as the time and effort spent 

by parents with their children on educational issues. More broadly, social capital for 

Coleman refers to the goals of individual agents. For the concept `is defined by its 

function. It is not a single entity, but a variety of different entities having 

characteristics in common: They all consist of some aspect of a social structure, and 

they facilitate certain actions of individuals who are within the structure' (Coleman, 

1990, p. 302). Moreover, social capital is neither physical nor human capital but rather 

`inheres in the structure of relations between persons and among persons. It is lodged 

neither in individuals nor in physical implements of production' (Coleman, 1990, 

p. 302). 
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For Coleman, human capital needs to be supported by social capital because it is this 

latter form of capital that `gives the child access to the adult's human capital' 

(Coleman, 1988, S. 111) and he (1988) argues that because of higher levels of social 

capital in the Catholic schools he examined, certain disadvantaged groups did better 

academically than would otherwise be expected. Like Bourdieu, Coleman aims to 

expand the concept of `capital', including social capital alongside more conventional 

understandings of the concept. However, Coleman's analysis of social capital can be 

criticised for precisely the opposite reasons as Bourdieu's. For whereas Bourdieu 

focuses on the role of the education system in perpetuating the existing social 

structure, paying little attention to the role of human agency, Coleman, by contrast, 

works within an essentially rational choice framework (Coleman, 1990, pp. 53-54), 

seeking to study social capital without examining the underlying role of social 

structure in facilitating or impeding access to it. Coleman's conception of social 

capital ̀ is based on the notion of different actions (or, in some cases, different goods) 

having a particular utility for the actor and is accompanied by a principle of action 

which can be expressed by saying that the actor chooses the action which will 

maximise utility' (Coleman, 1990, p. 14). As Finlayson argues, Coleman's approach 

`allow[s] the introduction of the rational actor into the analysis of social systems', 

thereby extending ̀ the domain over which economic concepts gain purchase' so as to 

encompass `social relations between people by comprehending them as resources 

used in the securing of individual interests' (Finlayson, 2003, p. 157). 
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2.3.3 Putnam 

Like Coleman, Robert Putnam views social capital as being of benefit to the 

community rather than, as Bourdieu views it, as being to the advantage only of 

particular individuals, families and groups - although unlike both Bourdieu and 

Coleman, Putnam stresses the extent to which social capital is formed through civic 

associations. Moreover, Putnam considerably widens the reach of social capital 

beyond that considered by Coleman, arguing that it is potentially of benefit not only to 

particular communities but whole regions (Putnam, 1993) and nations (Putnam, 

2000). In another sense, however, Putnam views social capital more 

individualistically than Bourdieu, and like Coleman is not concerned to analyse the 

possible structural impact of capitalism on levels of social capital in a society. To date 

Putnam has used the concept in two major works: Making Democracy Work (1993) 

and Bowling Alone (2000). 

Making Democracy Work 

Putnam's aim in Making 
. 
Democracy Work (1993), based on a 20-year comparative 

study of Italian regional government, is `to evaluate (1) policy processes; (2) policy 

pronouncements; and (3) policy implementation' in Italy (Putnam, 1993, p. 65) so as 

to evaluate institutional performance. To do so, Putnam uses surveys and interviews 

and employs twelve performance indicators: `cabinet stability; budget promptness; 

statistical and information services; reform legislation; legislative innovation; day care 

centres; family clinics; industrial instruments; agricultural spending capacity; local 

health unit expenditures; housing and urban development; and bureaucratic 
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responsiveness' (Putnam, 1993, pp. 67-73). Based on these indicators, Putnam argues 

that what `made democracy work' in the North of Italy compared to the South was 

high levels of social capital, defined in terms of the differential levels of social trust 

and associational life in the two regions. For Putnam then, social capital `refers to 

features of social organisations, such as trust, norms, and networks, that can improve 

the efficiency of society by facilitating coordinated actions' (Putnam, 1993, p. 167). 

Putnam measures the density and membership of, and participation in, various 

different types of voluntary associations, including sports clubs and voluntary cultural 

associations, as well as newspaper readership and voting behaviour and argues: ̀ By 

far the most important factor in explaining good government is the degree to which 

social and political life in a region approximates the ideal of the civic community' 

(Putnam, 1993, p. 120). Putnam argues that in the North there tended to be high levels 

of participation in horizontal associational organisations, typically voluntary 

organisations, whereby people worked together for shared purposes as equals, such as 

singing in choral societies or being involved in local tenants' groups, getting to know 

and trust others in their communities. This helps develop `norms of reciprocity' 

between citizens, who expected both government and fellow citizens to act fairly 

towards them. By contrast, in the South membership tended more typically to be in 

vertical organisations, which meant that citizens on average less frequently interacted 

with strangers on an equal basis. These hierarchical and authoritarian organisations 

led to an `amoral familism' (Putnam, 1993, p. 88) among citizens who trusted neither 

government nor each other (Putnam, 1993, pp. 109-115). For Putnam, the low levels of 

social capital in the South meant that there tended to be high levels of distrust between 

strangers, with people tending to look largely to their families for trust and support. 
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Putnam argues that the regional governments in this part of Italy were less effective, 

the economy less efficient and living standards lower because of the extra costs 

sustained by the lack of social trust. Moreover, Putnam argues that both civic and 

uncivic communities are self-reinforcing: civic engagement and good government are 

joined together in a `virtuous circle' and distrust, disorder and poor government are 

joined in a `vicious circle' (Putnam, 1993, pp. 176-177). For Putnam: `Virtuous circles 

result in social equilibrium with high levels of cooperation, trust, reciprocity, civic 

engagement, and collective well-being' (Putnam, 1993, p. 177). 

Putnam argues that the reasons for the differences in levels of social capital in 

different regions in Italy can be found in cultural and political practices that can be 

traced back to medieval Italy (Putnam, 1993, ch. 5). He argues that the strength of 

civic life in the Northern regions is due to the `flourishing communal republics of the 

twelfth century' and the `cooperatives and cultural associations and mutual aid 

societies' of the nineteenth century (Putnam, 1993, p. 162). The conclusion Putnam 

draws from his study is that, following de Tocqueville, participation in civic 

organisations cultivates the `habits of the heart' that a well-functioning democracy 

needs (Putnam, 1993, p. 11). Putnam argues that: 

`Civil associations contribute to the effectiveness and stability of democratic 
government... both because of their `internal' effects on individual members and 
because of their `external' effects on the wider polity. Internally, associations instil in 
their members habits of co-ordination, solidarity, and public- 
spiritedness ... Externally ... a dense network of secondary associations both embodies 
and contributes to effective social collaboration' (Putnam, 1993, pp. 89-90). 

It follows then for Putnam that social capital is `self-reinforcing and cumulative' 

because: ̀Norms of generalised reciprocity and networks of civic engagement reduce 
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incentives to defect, reduce uncertainty, and provide models for future co-operation' 

(Putnam, 1993, p. 177). For, Putnam argues: ̀Social trust in complex modern settings 

can arise from two related sources - norms of reciprocity and networks of civic 

engagement' (Putnam, 1993, p. 171). 

Bowling Alone 

Following his Italian study, Putnam (1995a, 1995b, 2000) turned his attention to the 

US, using the metaphor of `bowling alone' to illustrate what he perceives as the 

decline in civic engagement by US citizens. Like de Tocqueville, Putnam is 

particularly interested in the role played by voluntary associations for the well-being 

of individuals and for the strength of American democracy. Putnam (2000) examines 

a huge range of different indicators of civic engagement, both formal and informal, by 

Americans. He examines voting, newspaper readership, participation in civic groups, 

local associations, religious organisations, trade unions, and professional 

organisations, and informal socialising, and suggests, with a wealth of empirical 

evidence, that social capital in the US appears to be in decline. Putnam argues: `The 

frequency of virtually every form of community [civic and political] 

involvement... declined significantly, from the most common - petition signing - to 

the least common - running for office' (Putnam, 2000, p. 41). He argues that such a 

decline in the US is problematic because low levels of social capital have adverse 

affects measured in terms of levels of educational attainment, crime, economic 

2 Putnam argues that although more Americans are bowling then ever before, they are increasingly 
bowling alone. More precisely, US citizens are tending to go bowling with friends and family but are 
bowling in organised leagues at much lower rates than they did half a century ago (Putnam, 2000, 
p. 112). 
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prosperity, physical and mental health, and the democratic health of society (see 

Putnam, 2000, chs. 17-21). 

Putnam distinguishes between two forms of social capital, bridging (or inclusive) and 

bonding (or exclusive) social capital. He argues that `bonding social capital 

constitutes a kind of sociological super glue, whereas bridging social capital provides 

a sociological WD 40' (Putnam, 2000, p. 23). Bonding social capital refers to relations 

amongst relatively homogenous groups. Putnam gives as examples `ethnic fraternal 

organizations, church-based women's reading groups, and fashionable country clubs' 

(Putnam, 2000, p. 22). Bridging social capital groups on the other hand `are outward 

looking and encompass people across diverse social cleavages' (Putnam, 2000, p. 22). 

Putnam gives as examples, `the civil rights movement, many youth service groups, 

and ecumenical religious organizations' (Putnam, 2000, p. 22). Putnam argues that: 

`Bonding capital is good for undergirding specific reciprocity and mobilizing 
solidarity... Bridging networks, by contrast, are better for linkage to external assets 
and for information diffusion... Moreover, bridging social capital can generate broader 
identities and reciprocity, whereas bonding social capital bolsters our narrower selves' 
(Putnam, 2000, pp. 22-23). 

Nevertheless, Putnam makes clear that these are not simply "either-or' categories' but 

rather "more-or-less' dimensions along which we can compare different forms of 

social capital' (Putnam, 2000, p. 23). The fundamental argument Putnam is making is 

that interaction between citizens enables them to build communities. Moreover, 

membership of communities and participation in the social networks to which they 

give rise, in Putnam's view, promotes trust. In Putnam's formulation in Bowling 

Alone, social capital refers, 
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`to connections among individuals - social networks and the norms of reciprocity and 
trustworthiness that arise from them. In that sense social capital is closely related to 
what some have called "civic virtue". The difference is that "social capital" calls 
attention to the fact that civic virtue is most powerful when embedded in a dense 
network of reciprocal social relations. A society of many virtuous but isolated 
individuals is not necessarily rich in social capital' (Putnam, 2000, p. 19). 

So for Putnam social capital refers to the social networks, such as networks of friends 

and neighbours and organisations like trade unions, churches and schools, and the 

norms and trust that such networks give rise to, which allow citizens to work together 

to achieve collective goals. 

Putnam argues that there was a significant decline in community participation in the 

US during the last 25 years of the twentieth century. Fewer US citizens vote today 

than previously and on other measures of political involvement, from holding office in 

a club or organization to signing a petition, Putnam reports that there has been a 

substantial decline (Putnam, 2000, p. 45). Putnam argues, for example, that political 

participation in the US has declined significantly over the past 50 years. In 1960,62.8 

percent of Americans eligible to vote did so but in 1996 only 48.9 percent voted 

(Putnam, 2000, pp. 31-32). As well as the decline in political participation generally, 

Putnam argues that participation in civic associations has also decreased. For although 

there has been a substantial increase in the number of non-profit organisations since 

the 1970s, citizens are more likely to participate by paying membership fees than by 

engaging in political action themselves and therefore do not promote levels of social 

capital (Putnam, 2000, pp. 50-5 1). Putnam argues that there has been a reduction in the 

number of hours US citizens devote to organizational life. Putnam argues that whereas 

Americans spent 3.7 hours per month working for community organizations in 1965, 

the figure fell to 2.3 hours per month by 1995. Furthermore, over this same time 
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period, the percentage of Americans actively participating in such organizations 

declined from 7 to 3 percent (Putnam, 2000, p. 62). Putnam (2000, p. 72) also reports a 

10 percent decline in church membership and a decline in participation in different 

forms of religious activities (ranging from between 25 and 50 per cent). Putnam 

argues that much of this decline is due to the privatisation of religion (Putnam, 2000, 

pp. 74-76). Putnam finds similar evidence for philanthropic and volunteer work 

(Putnam 2000, ch. 7). Putnam also argues that informal activities that require 

interaction between individuals in groups, such as having friends over for dinner or 

playing cards, have also significantly declined (Putnam, 2000, p. 115). 

In seeking to explain the reasons for decreasing civic engagement, Putnam examines a 

variety of potential causal factors. First, he considers work pressures, examining the 

possibility that Americans are typically working longer hours, which might mean that 

they have less time for civic participation. However, Putnam finds the evidence for 

this unconvincing. According to Putnam (2000, p. 190, citing McGrattan and 

Rogerson, 1998), `the number of weekly hours of market work per person in the 

United States has been roughly constant since World War II' and `the last three 

decades have seen no general decline in free time in America that might explain civic 

disengagement'. However, Putnam does note that `dual-career families are more 

common and are spending more time at work than they used to: married couples 

average fourteen more hours at work each week in 1998 than in 1969' (Putnam, 2000, 

p. 191). It follows for Putnam that although time may be a factor in explaining 

declining levels of civic engagement, there are other more important reasons for this 

decline. It might be thought that financial pressures could result in less time spent 

engaging in voluntary activity, but Putnam argues: ̀ Economic good fortune has not 
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guaranteed continued civic engagement' (Putnam, 2000, p. 194). For Putnam, money 

is not the most important cause of civic decline: `The central exculpatory fact is that 

civic engagement and social connectedness have diminished almost equally for both 

women and men, working or not, married or single, financially stressed or financially 

comfortable' (Putnam, 2000, p. 203). Putnam argues then that time and money 

pressures contribute ̀ no more than 10 per cent of the total decline' in levels of social 

capital in the US (Putnam, 2000, p. 283). 

Putnam then turns to the issue of suburbanisation, mobility and sprawl. He argues that 

suburban sprawl and the resultant longer average commutes contribute towards only 

about 10 per cent of the decline (Putnam, 2000, p. 283). Putnam rejects mobility as a 

factor because it has not increased in the past half a century (Putnam, 2000, p. 205). 

But, he argues, sprawl can cause social segregation, leading to less involvement in 

community activities (Putnam, 2000, p. 214). Nevertheless, Putnam argues that sprawl 

cannot cause more than a small part of the decline in civic engagement because civic 

disengagement is a problem in smaller towns and rural areas that have not yet been 

affected by sprawl as well as larger more urban areas that are (Putnam, 2000, p. 215). 

Putnam also examines the possible impact of technology on levels of social capital 

and finds a strong correlation between dependence on television for entertainment and 

civic disengagement. Putnam argues: `Nothing - not low education, not full-time 

work, not long commutes in urban agglomerations, not poverty or financial distress - 

is more broadly associated with civic disengagement and social disconnection than is 

dependence on television for entertainment' (Putnam, 2000, p. 231). Putnam argues 
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that the negative influence of television on citizens' civic lives contributes to around 

25 per cent of the decline in levels of social capital (Putnam, 2000, p. 283). 3 

Despite his strong claims about the deleterious effects of television, Putnam does not 

regard it as the single biggest cause of declining levels of social capital in the US. 

This he attributes instead to generational change. Putnam argues that in comparison 

with the `baby Boomers' and the `Gen-Xers', the `long civic generation' - those 

whose formative years covered the 1930s to the 1950s - were and are comparatively 

much more civic-minded. Putnam attributes declining `church attendance, voting, 

political interest, campaign activities, associational membership, and social trust' 

almost entirely to generational change (Putnam, 2000, p. 265), although he argues that 

a decline in informal networks such as entertaining at home and card playing are 

caused by broader changes in society (Putnam, 2000, pp. 265-266). Putnam argues that 

generational change is responsible `for perhaps half of the overall decline' (Putnam, 

2000, p. 283) as `an unusually civic generation' has been replaced `by several 

generations... that are less embedded in community life' (Putnam, 2000, p. 275). 

2.4 Criticisms of Putnam 

It should be said that `as a research agenda and a framework the `turn' to social 

capital has been remarkably productive' (King and Wickham-Jones, 1999, p. 189). A 

variety of scholars, researching a diverse range of topics, have argued that that there 

are important links between social capital, defined, in particular, in terms of high 

levels of social trust, and a number of public goods including, higher levels of health 

3 It should also be noted that Putnam is dubious about the possibility that the Internet can be used to 
enhance political participation (Putnam, 2000, pp. 170-180). 
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(Wilkinson, 1996), lower levels of crime (Halpern, 2001), improved national 

economic performance (Fukuyama, 1995) and Whiteley (2000) argues that social 

capital has at least as much of an effect on economic growth as human capital. 

Nevertheless, Putnam's work has generated a large critical debate relating to his 

particular theoretical deployment of social capital, his methods and his empirical 

conclusions (e. g. Boggs, 2001; Foley and Edwards, 1999; Halpern, 2005b; Newton, 

1999; Portes, 1998; Sobel, 2002; Tarrow, 1996; Whiteley, 1999). The most important 

criticisms of his two major works - relating to definitional ambiguity, specific 

criticisms of certain aspects of his arguments and generalised criticisms of his project 

as a whole - are briefly highlighted below. 

2.4.1 Definitional Problems 

At a fundamental level, Putnam's neo-Tocquevillian conception of social capital can 

be criticised as amorphous. For Fine, the concept is `totally chaotic' and `ambiguous', 

a `general category that can be used as a notional umbrella for almost any purpose' 

(Fine, 2001, p. 155). Important social scientific concepts are invariably `essentially 

contested', giving rise to a range of different interpretations. Nevertheless, Putnam's 

broad use of the concept can be criticised for imprecision, being used to describe a 

variety of different things, including: formal or informal social or community 

networks; civic engagement; civic identity; reciprocity; levels of trust in others; social 

relationships; group membership; and particular norms and values. Moreover, in both 

Making Democracy Work (1993) and Bowling Alone (2000) the concept of social 

capital Putnam advances views collective civic engagement as part of the definition of 

what constitutes `social capital', yet at the same time Putnam argues that high levels 
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of social capital facilitate such connectedness and civic participation. It is therefore 

difficult to distinguish the dependent and independent variables in his analysis. 

The fact that Putnam's conception of social capital has been used in such a wide range 

of different forms of research can be seen as a weakness as well as a strength. As 

Halpern argues (2005b, p. 13) social capital ̀ has been used [by some scholars] to refer 

not only to community and voluntary associations, but also to large-scale ̀ cultural' 

phenomena on the one hand, and to very small-scale, micro-level, intra-family 

phenomena on the other'. This has lead to a situation in which some researchers ̀have 

begun to apply the term `social capital' to their own work, while failing to note that 

the particular networks, norms or sanctions that they refer to are of a totally different 

type to those referred to by others' (Halpern, 2005b, p. 13). For Fine, social capital is 

then best regarded as a `sack of analytical potatoes' (Fine, 2001, p. 190). Drawing on 

another metaphor, he argues further: `Like bad money, it will drive more appropriate 

ideas and theories out of circulation, paving the way for its own and for economics' 

colonisation of social theory' (Fine, 2001, p. 200). Conversely, however, as Halpern 

(2005b, p. 29) points out, some economists do not regard social capital as even 

constituting a form of `capital'. Thus in contrast to Fine's polemical attack on the 

concept, one could equally see the large increase in work on social capital as 

constituting a challenge to the narrow definition of `capital' favoured by some 

economists and as potentially paving the way for the encroachment of sociology on 

ground more usually occupied by economics. So as Halpern argues: ̀ Perhaps we 

should see this mutual suspicion as a good sign, indicating that these rival disciplines 

that have too long been held apart are being forced back onto a more realistic common 

ground' (Halpern, 2005b, p. 31). 
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2.4.2 Making Democracy Work 

Making Democracy Work has been criticised on a variety of grounds, including, for 

example, Putnam's theoretical deployment of social capital (Levi, 1996), his analysis 

of Italian history (Sabetti, 1996), and his interpretation of the empirical data 

(Goldberg, 1996). One particularly problematic aspect of Putnam's argument is his 

inability to explain where social capital comes from. He stresses its historic origins 

and argues that, once created, it is developed through civic activity. For Putnam, 

`the regions characterised by civic involvement in the late twentieth century are 
almost precisely the same regions where cooperatives and cultural associations and 
mutual aid societies were most abundant in the nineteenth century, and where 
neighbourhood associations and religious confraternities and guilds had contributed to 
the flourishing communal republics of the twelfth century' (Putnam, 1993, p. 162). 

But how is it created in the first place? Putnam's analysis does not explain different 

levels of social capital in different parts of Italy (Goldberg, 1996). As Levi (1996, 

p. 46) argues, Putnam's use of the concept of social capital lacks explanatory power 

because it is unclear what the mechanisms are by which active involvement in various 

voluntary associations leads to a higher quality of governance. Putnam's argument 

would appear to be that once you have a situation in which there are high levels of 

social capital, this state of affairs perpetuates itself through the high levels of civic 

activity engendered by social capital, which in turn reinforce and sustain high levels 

of social capital. This is clearly a tautological argument. Portes (1998, p. 19) points to 

Putnam's `logical circularity', arguing: 

`As a property of communities and nations rather than individuals, social capital is 
simultaneously a cause and effect. It leads to positive outcomes, such as economic 
development and less crime, and its existence is inferred from the same outcomes. 
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Cities that are well-governed and moving ahead economically do so because they 
have high social capital; poorer cities lack in this civic virtue. ' 

Moreover, Putnam does not, in Making Democracy Work, consider the possibility that 

civic activity may not always be best seen as a compliment to, or result in, good 

governance - although he does consider the `dark side' of social capital in Bowling 

Alone (see Putnam, 2000, ch. 22). Rather, it may be a consequence of, or lead to, 

governmental failure. Berman (1997) argues that many of the features Putnam regards 

as important for the success of government in the North of Italy were also present in 

Weimar Germany in the 1920s and 1930s, as the Nazi party rose to power. Therefore, 

it is wrong to believe, as Putnam seems to, that democratic government is necessarily 

enhanced by a strong civil society. As Berman (1997) argues, whether or not a 

vigorous civil society will strengthen democracy or rather take an anti-democratic 

turn, requires a detailed analysis of the particular historical, social, political, and 

economic circumstances under consideration. 

Putnam fails to adequately explain the historically different regional development of 

social capital in Italy. Rather, he is guilty of applying his particular conception of 

social capital ahistorically to analyse Italian history. As Tarrow (1996, p. 396) asks: 

`History is not a neutral reservoir of facts out of which viable generalizations are 

drawn.. 
. 
how can a concept that is derived from contemporary democratic politics be 

transposed to other periods of history and to other political systems? ' Putnam's 

analysis pays insufficient attention to the broader social and historical context within 

which social capital is created. A vitally important element of this context is the fact 

that the North of Italy dominated the South following a long period of foreign 

domination. As Tarrow says: `Every regime that governed southern Italy from the 
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Norman establishment of a centralized monarchy in the twelfth century to the unified 

government which took over there in 1861 was foreign and governed with a logic of 

colonial exploitation' (Tarrow, 1996, p. 394). Putnam's argument is one that 

`conceive[s] of civic capacity as a native soil in which state structures grow rather 

than one shaped by patterns of state building and state strategy' (Tarrow, 1996, 

p. 395). Tarrow argues strongly in favour of an analysis that includes an examination 

of broader structural issues and views these factors as the underlying causes of civic 

decline. Broadening his critique of Making Democracy Work so as to also include 

Putnam's extension of his analysis of social capital to the US and elsewhere, and 

anticipating later criticisms that would be made of Putnam's Bowling Alone, Tarrow 

argues persuasively that, -- --- - 

`if the absence of civic capacity is the by-product of politics, state-building, and social 
structure, then the causes of the malaise in US cities or in Third World agriculture are 
more likely to be found in such structural factors as the flight of real capital, in the 
first case, and the instability of commodity prices and the presence of exploitative 
governments, in the second. In north Philadelphia and the Sahel, as in southern Italy, 
while the indicators of malaise may be civic, the causes are structural. If my critique 
of Putnam in southern Italy can be extended as far as his theory, then policy makers 
who attack the lack of social capital by encouraging association would be attacking 
the symptoms and not the causes of the problem' (Tarrow, 1996, p. 396). 

2.4.3 Bowling Alone 

Bowling Alone has similarly attracted criticism on a range of grounds, with critics 

contesting both Putnam's specific explanations for diminishing levels of social capital 

and criticising his work at a more general level. For example, Edwards and Foley 

(1998; Edwards, Foley and Diani, 2001) argue that the crucial point is not simply the 

aggregate level of social capital in society but rather its (uneven) distribution. 

Putnam's claim that declining social capital in the US can be explained principally 
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through generational change and the negative influence of television on citizens' civic 

lives can be challenged. For example, Norris (1996) has contested the negative role of 

television detailed by Putnam. She argues that watching news and current affairs 

programmes may help facilitate the creation of social capital because it can enable 

citizens to be better informed and become politically active. Norris's analysis 

suggests: `Those who regularly tuned into the network news were significantly more 

likely to be involved in all types of political activity, and the relationship between 

watching public affairs programmes on television and civic engagement proved even 

stronger' (Norris, 1996, p. 476). However, Norris does not refute Putnam's argument 

about television, because she shows only that those who watch news and current 

affairs programmes on television are likely to be civically engaged. But what about 

the large numbers of citizens who do not watch these kinds of programmes but who 

prefer instead to watch only entertainment, sports or other types of programmes? 

Nevertheless, Putnam concedes that he is unable to establish causation, as it may be 

that: `People who are social isolates to begin with gravitate toward the tube as the line 

of leisurely least resistance' (Putnam, 2000, p. 235). Putnam's assertion that the 

principal deleterious effect on social capital is generational change is even more 

problematic. To attribute declining social capital to generational change in the way 

Putnam does is not really to explain but rather to describe the decline. Putnam offers 

little evidence in support of this contention (see Putnam, 2000, pp. 267-276). If 

Putnam is right, then why did the `long civic generation' engage in higher rates of 

civic participation than later generations? Putnam believes that this may have had 

something to do with the Second World War but is unclear exactly how WW2 

facilitated high levels of social capital. He seems to be reliant here on a circular or 
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tautological argument that the WW2 generation was more civically engaged than later 

generations because of its greater commitment to civic engagement. 

Such circularity is a fundamental problem with Putnam's analysis. As with his 

argument in Making Democracy Work, he fails to establish causation when arguing 

that high levels of social capital facilitate high levels of civic activity, which for 

Putnam in turn leads to a whole host of positive benefits for society. Putnam wants to 

posit social capital as the single independent_variable; used to explain the presence or 

absence of a variety of public goods, including low levels of crime, high levels of 

health, good government and so on, but also as the dependent variable, the expression 

of the presence or absence of such goods. Putnam makes big claims in Bowling Alone, 

at times employing overblown rhetoric, for example, approvingly citing research that 

suggests that `if one wanted to improve one's health, moving to a high social capital 

state would do almost as much good as quitting smoking' (Putnam, 2000, p. 328). And 

again, displaying a strange penchant for quantifying the effects of civic engagement 

on citizens' lives: `As a rough rule of thumb, if you belong to no groups but decide to 

join one, you cut your risk of dying over the next year in half. If you smoke and 

belong to no groups, it's a toss-up statistically whether you should stop smoking or 

start joining' (Putnam, 2000, p. 331, emphasis in original). However, a statistical 

correlation does not prove causation. Yet although Putnam concedes that he has not 

proven the direction of causality (Putnam, 2000, p. 331), he writes as if particular 

levels of social capital guarantee particular outcomes (Boggs, 2001, p. 285) rather than 

identifying levels of social capital as simply being a means of expressing, rather than 

explaining, a range of perceived social goods or ills. 
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Putnam's analysis suggests that levels of social capital in the US have declined 

dramatically over a short period of time and that the way to tackle this problem is 

through the promotion of various forms of civic engagement. Putnam does back up 

his arguments with an impressively huge range of empirical evidence. However, as 

with Making Democracy Work, Putnam's analysis in Bowling Alone crucially 

overlooks `the conditions underlying historical change' (Boggs, 2001, p. 290, 

emphasis in original). Putnam does briefly consider the possibility that the workings 

of US capitalism may have served to undermine social capital. He argues that: `Many 

grand masters of nineteen-century social theory, from Georg Simmel to Karl Marx, 

argued that market capitalism had crated a `cold society', lacking the interpersonal 

warmth necessary for friendship and devaluing human ties to the status of mere 

commodities' (Putnam, 2000, p. 282). However, for Putnam, this mode of thinking 

`explains too much', given that civic involvement in the US has fluctuated throughout 

its capitalist history (Putnam, 2000, p. 282): `A constant-can't explain a variable' 

(Putnam, 2000, p. 282). Nevertheless, Putnam does argue that the `accelerating 

nationalization and globalization of our economic structures' (Putnam, 2000, p. 282) 

can lead to `[t]he replacement of local banks, shops, and other locally based firms by 

far-flung multinational empires' (Putnam, 2000, pp. 282-283), which may have a 

negative impact on the `civic commitment... of business leaders' (Putnam, 2000, 

p. 283). But Putnam argues further that it is not clear why these processes should 

affect, for example, ̀ our readiness to attend a church social, or to have friends over 

for poker, or even to vote for president' (Putnam 2000, p. 283). Yet Putnam's refusal 

to examine in any detail the possible damaging effects on social capital of corporate 

power, globalization, and the systemic nature of US capitalism more broadly, ignores 

the fact that these structural processes arguably `reproduce exactly [the] tendencies' 
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that Putnam examines (Boggs, 2001, p. 291). As Boggs argues: `Even where Putnam 

writes' [for example] `about the deleterious effects of television on civic life, he 

ignores the decisive corporate domination of electronic entertainment' (Boggs, 2001, 

p. 291, emphasis in original). 

2.5 Conclusion: Linking Social Capital and Citizenship Education 

This chapter has provided a theoretical overview of the concept of social capital. It 

has summarised the origins of the concept and has briefly summarised the particular 

-conceptions advanced by two influential social capital theorists, Bourdieu (1997) and 

Coleman (1988), and critically discussed the two major works of the most influential 

theorist of social capital of recent years - Robert Putnam's Making Democracy Work 

(1993) and Bowling Alone (2000). In particular, it has drawn attention to problems 

with Putnam's theoretical deployment of social capital, his methods and his empirical 

conclusions. 

The preceding discussion has illustrated the links made by both Bourdieu (1997) and 

Coleman (1988) between social capital and education. Both Bourdieu and Coleman 

are concerned with the ways in which levels of social capital can impact on a child's 

academic achievements. But if levels of social capital can have an impact on a child's 

educational prospects, can education itself have an impact on stocks of social capital? 

Putnam's work suggests that the most educated members of society are also typically 

the most likely to join voluntary associations and to engage in various forms of 

political and civic activity (e. g. Putnam, 1995b, 2000; Van Deth et al, 1999). But 

what about trying to directly increase levels of social capital through education? Like 
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Coleman (1988), Putnam (2000) argues for the broad benefits of high levels of social 

capital, viewing it as being beneficial to communities, whereas Bourdieu (1997) 

stresses the material benefits that flow to the most well connected members of 

society, seeing social capital as something of specific benefit only to a particular, 

narrow group of citizens rather than society as a whole. Unlike both Bourdieu and 

Coleman, Putnam is concerned with the generation of social capital through civic 

associations and in Bowling Alone (2000, ch. 24) he advances a number of ideas 

aimed at increasing levels of social capital through the promotion of such 

associations, with the aim of benefiting citizens at a national level. Amongst his 

suggestions is `improved civics education in school' (Putnam, 2000, p. 405). Putnam 

stresses that such education should focus not just on knowledge about public affairs 

but also about how to participate in public affairs: `not just "how a bill becomes a 

law" but "How can I participate effectively in the public life of my community? "' 

(Putnam, 2000, p. 405). It is clear then that policy-makers, or those lobbying policy- 

makers, who are influenced by Putnam's work on social capital are likely to view 

citizenship education lessons as one important means by which stocks of social 

capital can be increased. 

This chapter has made clear that in recent years it is particularly through Robert 

Putnam's work that the concept of social capital has gained significant attention both 

from academics and policy-makers. Therefore this thesis is concerned to examine the 

influence of Putnam's particular conception of social capital, rather than that of 

Bourdieu or Coleman, on the citizenship education initiative, and later chapters 

provide strong evidence of its importance both in terms of providing the motivation 

for key actors involved in the formulation, development and implementation of the 
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citizenship education policy and in terms of shaping the substantive and normative 

content of the policy itself. 
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Theorising Policy-making' 

3.1 Introduction 

There are a variety of different political science approaches that can be used to 

analyse policy-making. This chapter develops an ideational variant of Marsh and 

Smith's (2000) `dialectical' approach to policy network analysis, which is adopted in 

Part II of this thesis for analysing the formulation, development and implementation 

of the citizenship education policy. This chapter argues that Marsh and Smith manage 

to move beyond Marsh and Rhodes's (1992) earlier and very influential structural 

model of interest group intermediation, which itself represented an important advance 

on the inadequate and unrealistic `Westminster model' institutional approach by 

stressing the importance not only of government departments and formal actors but 

also pressure groups and informal actors in the process of policy-making. 

Nevertheless, although Marsh and Smith's approach focuses attention on both 

structure and agency, it can only be used to answer satisfactorily the question of how 

rather than why a policy was introduced. For in order to answer this logically prior 

question, it is often necessary to understand the ideas shared by members of a policy 

network. 

This chapter is structured as follows. It first outlines the development of the policy 

network approach. Policy network analysis grew out of criticisms of institutional 

approaches, which sought to explain policy-making by analysing only the functioning 

' This chapter draws on and expands the discussion in Kisby (2007b). 
2 John (1998) distinguishes between five broad theories: institutional approaches; group and network 
approaches; socio-economic approaches; rational choice approaches; and ideational approaches. 
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of political institutions, ignoring, in a British context, the important roles played by 

particular organisations and institutions other than Parliament and failing to examine 

the interests advanced by key actors in the policy-making process. The chapter then 

summarises Marsh and Rhodes's (1992) approach, which sought to examine those 

individual actors and groups - both formal and informal - that help to formulate, 

develop and implement policy. Marsh and Rhodes's approach emphasises that a 

satisfactory analysis of policy-making requires a macro-level examination of how the 

network came about and of the particular interests privileged within the network. The 

chapter proceeds to outline Marsh and Smith's (2000) model of policy networks and 

defends it against the broad rational choice critique provided by Dowding (2001). 

It goes on to examine some justifiable criticisms of Marsh and Smith's approach. The 

most important of these is the lack of attention paid by Marsh and Smith to the role of 

ideas in explaining policy-making. The chapter argues, following Berman (1998), that 

there are circumstances in which certain kinds of ideas, which she labels 

`programmatic beliefs', can reasonably be treated as independent variables - in 

particular, where they have taken on a life of their own and can be plausibly 

connected to particular policy decisions (Berman, 1998, pp. 18,22). What is required 

in such cases is an approach that does not displace the effects of ideas onto the role 

played by policy experts (e. g. Haas, 1992a, 1992b) or institutions (e. g. Hall, 1989, 

1993) but which instead examines the impact on policy outcomes of ideas themselves. 

It then sets out a theoretical framework for analysing policy-making that builds on the 

strengths of Marsh and Smith's (2000) model but which treats the programmatic 

beliefs motivating members of the policy network as constituting the independent 

variable, the policy network as the intermediate variable and the policy outcome as 
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the dependent variable. Finally, so as to demonstrate that Marsh and Smith's model 

does not take ideas seriously as independent, causal factors, the chapter briefly 

examines an attempt by Toke and Marsh (2003) to establish the utility of the Marsh 

and Smith model, in so doing illustrating the potential value of an ideational variant 

of their approach. It suggests that although Toke and Marsh are able to use the model 

to develop a plausible account of how policy change on the issue of GM Crops 

occurred, the failure of the model to treat ideas as independent variables means that 

Toke and Marsh are unable to offer a satisfactory explanation of why this was so. 

3.2 The Development of the Policy Network Approach 

A policy network consists of those actors and groups that help to formulate, develop 

and implement policy. These include formal actors such as members of government 

departments and informal actors, for example, experts and members of interest 

groups. Membership may be very large, diverse, and subject to change. The concept 

is one of the most significant theoretical innovations in recent years in the study of 

public policy. It developed gradually as political scientists in Britain, Europe and 

America increasingly came to regard institutional approaches to analysing the policy- 

making process as inadequate. In Britain the study of political institutions as the 

primary means of explaining policy is typically referred to as the `Westminster 

model' of policy formulation and implementation. The model attempts to explain 

policy-making by analysing the functioning of British political institutions, focusing 

on parliamentary sovereignty, cabinet government, majority party government, 

institutionalised opposition, and a neutral career civil service. In addition, the model 

`contained a strong normative dimension, describing not just how government was 
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thought to work but how it should work' (Bache and Flinders, 2004a, p. 95, emphasis 

in original). It was the dominant model for analysing British central government 

during the twentieth century (Bache and Flinders, 2004a, pp. 94-95; Pemberton, 2001, 

p. 19). However, from the 1960s onwards the model came under increasing criticism. 

Critics questioned the concept of parliamentary sovereignty, with some emphasising 

the power of the prime minister over their party and also over the cabinet and 

parliament and others focusing on the power of the cabinet, individual ministers or 

departments themselves. Nevertheless, these criticisms sought to develop rather than 

overturn the Westminster model. 3 Other criticisms were more fundamental, with 

some theorists arguing, for example, that an analysis of policy-making requires an 

examination of political processes and the behaviour of political actors, emphasising 

the important roles played by institutions other than parliament and arguing that the 

particular interests of individual actors must also be examined. 4 In the context of 

increasing ̀ organizational complexity' and `institutional hybridity', the Westminster 

model is best viewed as ̀ outdated' (Flinders, 2002, p. 57). Despite the force of such 

criticisms, and notwithstanding its `largely atheoretical and narrow focus' (Bache and 

Flinders, 2004a, p. 93; see also Bache and Flinders, 2004b), the Westminster model 

has by no means been replaced altogether (Gamble, 1990, p. 419; see also Smith, 

1999, pp. 107-109). Nevertheless, an increasing range of different approaches to 

analysing British central government have developed over the last couple of decades 

or so (Rhodes, 1997, pp. 6-7). 

3 See Pemberton (2001, pp. 19-22,2004, pp. 24-25) for a discussion of these forms of critique; see also 
Flinders and Smith (1999, p. 201). 
4 See Pemberton (2001, p. 23,2004, p. 25) and Bache and Flinders (2004a, p. 95) for a discussion of 
these criticisms. 
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Of particular importance is the policy network approach, the development of which 

was influenced by American, British and European sources. Jordan (1990, p. 320) 

argues that the idea of a policy network emerged in the US political science literature 

in the 1950s and 1960s. American political scientists analysed the relationships 

between interest groups, bureaucratic agencies and government and argued that they 

constituted a relatively closed ̀ sub-government' system of policy-making. This gave 

rise to the concept of `iron triangles', defined by Peters (1986, p. 24) in the following 

way: 

`Each actor in the iron triangle needs the other two to succeed, and the style that 
develops is symbiotic. The pressure group needs the agency to deliver services to its 
members and to provide a friendly point of access to government, while the agency 
needs the pressure group to mobilise political support for its programs among the 
affected clientele-All those involved in the triangle have similar interests. In many 
ways they all represent the same individuals, variously playing roles of voter, client, 
and organisation member. Much of the domestic policy of the United States can be 
explained by the existence of these functionally specific policy subsystems and by the 
absence of effective central co-ordination. ' 

Against the sub-government model, Heclo (1978) influentially defended a pluralist 

perspective, arguing that policy-making was in fact more open than proponents of the 

sub-government thesis believed. He argues `the iron triangle is not so much wrong as 

disastrously incomplete' (Heclo, 1978, p. 88). This metaphor ought, Heclo believes, to 

be rejected because policy-making involves a larger number of participants than the 

sub-government model supposes. On the contrary, for Heclo, policy-making is 

characterised by relatively open `issue networks' made up of those interested in a 

particular policy area, including legislators, business interests, lobbyists and so on. As 

John puts it, Heclo's article `heralded the arrival of the network concept in policy 

studies' (John, 1998, p. 80). 
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However, Rhodes (1990; 1997) stresses the importance of non-American sources on 

the development of the British literature on policy networks and Marsh (1998a, pp. 7- 

10) also cites a number of important European, and in particular German and Dutch, 

sources. Rhodes argues that neither the iron triangle model nor the sub-government 

model are ̀ directly applicable' to Britain, where the `legislature plays a minor role in 

policy-making'. For Rhodes, `it makes much more sense to talk of a relationship 

between the department, the regulatory agency and the interest group or groups, 

leaving out the legislative committee' (Rhodes, 1997, p. 35). Rhodes also points out 

that the term `policy network' emerged not in America but in Britain (Rhodes, 1997, 

p. 35; see also Marsh, 1998a, p. 6). Certainly the work of the British political scientists 

Richardson and Jordan (1979) on `policy communities', for example, strongly 

influenced the development of policy network- analysis in the UK. Indeed, as Marsh 

and Smith (2001) point out, Richardson and Jordan ̀ are widely credited with coining 

the term ['policy network'], certainly in the British context' (Marsh and Smith, 2001, 

p. 535). 

Nevertheless, there is no doubt that British political scientists are indebted to the work 

of their US colleagues (John, 1998, p. 82; see also Jordan, 1990). In fact, as 

Pemberton says (2001, p. 24), arguably the most important early contribution to policy 

network theory was an analysis of the British government's expenditure process, 

originally published in 1974, which was conducted by two American political 

scientists, Heclo and Wildavsky. They analysed this process by examining the 

relationships between spending departments and the Treasury, civil servants and 

politicians. Heclo and Wildavsky argued persuasively that British government 

worked like a village or a policy community of `personal relationships' that operated 
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`within a shared framework' of understanding (Heclo and Wildavsky, 1981, p. lxvii). 

They argued that the Treasury was very influential, able to restrain departments' 

spending. For Heclo and Wildavsky, this `influence rests not on a hard-nosed 

interpretation of formal powers but in personal networks, sensitive bargaining, and 

up-to-date information that operate to create habits of mind leading to anticipation of 

Treasury reaction' (Heclo and Wildavsky, 1981, p. 380). 

3.3 The Policy Network Approach 

3.3.1 Marsh and Rhodes: Outline 

Policy network theorists adopt a `new institutionalist' (March and Olsen, 1984) 

approach to the development of public policy. That is to say, they are concerned with 

both the formal and informal institutional framework within which public policies are 

made (Lowndes, 1996, pp. 192-193). 5 In a British context, Marsh and Rhodes (1992) 

provided a particularly influential approach to policy network analysis. They stress 

the importance not only of government departments and formal actors but also 

pressure groups and informal actors in the process of policy-making. A policy 

network will, they argue, usually be based around a particular government department 

and members of the policy network will include both members of the department and 

members of particular interest groups. Marsh and Rhodes regard policy networks as a 

`meso-level' concept (Rhodes and Marsh, 1992, p. 1) that lies between macro theories 

of the state and micro rational choice theory. For Marsh and Rhodes, the concept of 

S As John (2001) points out, researchers analysing the impact of policy networks tend to analyse policy 
at a national level - generating differences both of topic and approach (John, 2001, p. 142). See John 
(2001, pp. 142-145) for a brief overview of differences between the approaches of US, British and other 
European scholars. 
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policy networks `provides a link between the micro-level of analysis, which deals 

with the role of interests and government in relation to particular policy decisions, 

and the macro-level of analysis, which is concerned with broader questions 

concerning the distribution of power within contemporary society' (Rhodes and 

Marsh, 1992, p. 1). 

Marsh and Rhodes argue that the policy network approach offers a superior 

alternative to both the pluralist and corporatist models of interest group 

intermediation. 6 For Marsh and Rhodes, an understanding of how policy is developed 

and implemented requires an empirical examination of the various different and 

changeable relationships that exist between the state and a network of interest groups. 

They argue that the institutional power-relationships that exist both between networks 

and between individuals within government departments and pressure groups must be 

analysed. These complex networks affect the extent to which different government 

departments or agencies exercise autonomy in decision-making. Marsh and Rhodes 

argue further that policy outcomes and policy changes are influenced, but not 

determined, by the existence and character of particular policy networks (Rhodes and 

Marsh, 1992, p. 2). However, they stress that factors outside of the policy network do 

bring about change in both the network and the policy outcome. Marsh and Rhodes 

identify four categories of such exogenous change: economic/market, ideological, 

knowledge/technical, and institutional (Marsh and Rhodes, 1992, p. 257). They also 

6 The former tends to stress the relatively open nature of the policy-making process, the large number 
of groups attempting to influence policy and to argue that government decisions reflect the balance of 
power between different interests within society, with the government remaining independent of 
interest groups (Rhodes and Marsh, 1992, p. 2). The latter tends to emphasise the limited number of 
groups influencing government policy and the close relationship between a few major corporations and 
the government, which in turn reinforces a consensus about how the political and economic system 
ought to be run (Rhodes and Marsh, 1992, p. 3). 
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emphasis the extent to which they regard policy networks as structures, downplaying 

the role of agents (Marsh, 1998a, p. 11). 

According to Marsh, it is vitally important, when seeking to explain policy processes 

and outcomes, to situate an examination of the characteristics of policy networks 

within the macro-level context of the nature of the state (Marsh, 1995, p. 5). Marsh 

stresses that the concept of policy networks has been integrated with a range of 

different models of the relationship between the state and civil society, including 

elitist, pluralist and Marxist models (Marsh, 1995, pp. 6-20). Marsh argues further that 

an analysis of how a policy was developed and implemented requires a macro-level 

analysis of how the network came about and an examination of why, if any, particular 

interests are privileged within the network. This in turn requires a theory of power, 

i. e. a theory of the relationship between the state and civil society (Marsh, 1995, p. 5). 

This analysis must be integrated, Marsh argues, with a micro-level analysis of 

exchanges within networks so as to develop a more complete understanding of how 

precisely policy is made (Marsh, 1995, p. 5). Marsh agrees that this micro-level 

analysis could, for example, as Dowding (1994,1995; see also Blom-Hansen, 1997) 

argues, incorporate some of the insights of rational choice theory and, specifically, the 

bargaining that takes place within networks could be modelled using game theory 

(Marsh 1995, p. 4). 

Marsh and Rhodes (1992) present a typology of policy networks (see Table 3.1), 

distinguishing between highly integrated `policy communities' with restricted 

membership at one end of a continuum through to loosely integrated ̀ issue networks' 

with large numbers of participants at the other (Marsh and Rhodes, 1992, p. 25 1). This 
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Table 3.1: The Marsh and Rhodes Policy Network Typology 

Dimension ý -, i--= 
1. Membership: 
No. of participants 

Type of interest 

2. Integration: 
Frequency of 
interaction 

Continuity 

Consensus 

3. Resources: 
Distribution within 
network 

Distribution within 
organisations 

4. Power: 

Chapter 3 

Policy Community--ý' -=-1 1 Issue Network -°- 

Limited with some groups 
consciously excluded 
Economic and/or 
professional interests 
dominate 

Large 

Encompasses a range of 
affected interests 

Frequent and high-quality, 
encompassing all groups 
on all matters related to 
policy 
Continuity of membership, 
values and outcomes 
All participants share 
basic values and accept the 
legitimacy of the outcome 

All participants have 
resources; basic 
relationship is one of 
exchange 
Hierarchical; leaders can 
deliver members 

Balanced. One group may 
dominate but in a positive 
sum game 

Fluctuating in frequency 
and intensity 

Access fluctuates 
significantly 
A measure of agreement 
exists but conflict is ever 

Some have limited 
resources 
and basic relationship is 

consultative 
Varied and variable 
distribution and capacity 
to regulate members 
Unequal powers, 
reflecting unequal 
resources and access. 
A zero-sum game 

(Marsh and Rhodes, 1992, p. 251; Marsh, 1998a, p. 16; Rhodes, 1997, p. 44). 

typology also includes professional networks, inter-governmental networks, and 

producer networks, building on Rhodes's earlier typology (Rhodes and Marsh, 1992, 

p. 14). 7 Marsh and Rhodes argue that their typology has a `diagnostic role' (Marsh and 

Rhodes, 1992, p. 250), positing policy communities and issue networks as ideal types. 

As they say, `no policy area will conform exactly to either list of characteristics' 

For Rhodes's earlier work on policy networks see, for example, Rhodes (1986,1988). 
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(Marsh and Rhodes, 1992, p. 250). Marsh and Rhodes argue that there are four 

dimensions to their typology: membership, level of integration, resources and power. 

A key strength of the approach adopted by Marsh and Rhodes is that `by breaking 

open the Westminster model, it is able to acknowledge and reveal the complexities of 

policy-making' (Pemberton, 2000, p. 772). However, as Pemberton says, the typology 

put forward by Marsh and Rhodes tends to be discussed only in terms of the two ends 

of its spectrum - policy communities and issue networks, implying, albeit implicitly, 

a fundamental criticism of the usefulness of the typology (Pemberton, 2000, p. 773). 

Pemberton argues persuasively that `liberation from the constraint' of this typology 

might enable us to recognise the `extraordinary diversity and complexity' of policy 

networks (Pemberton, 2000, p. 773). Nevertheless, whatever one's favoured policy 

network model, terminological and conceptual disputes abound and several scholars 

have highlighted definitional problems related to policy network theory (for example, 

Blom-Hansen, 1997; Kassim, 1994; Waarden, 1992). 

3.3.2 Marsh and Smith: Outline 

Marsh and Smith (2000) advance a sophisticated model of policy network analysis 

that can be seen as an attempt to build on Marsh and Rhodes's (1992) earlier model, 

as well as a range of other approaches to analysing policy networks, but which also 

overcomes what they correctly perceive as the biggest weakness of the Marsh and 

Rhodes approach: namely, that it focuses too much on structures and pays insufficient 

attention to the role of individual agency. Marsh and Smith (2000) emphasise the 

importance both of structural and intentional explanations of policy-making in their 
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analysis of continuity and change in British agricultural policy since the 1930s (see 

Figure 3.1). They aim to establish a dialectical model of policy networks as a meso- 

level concept that can be combined with both macro- and micro-levels of analysis and 

attempt to illustrate the dialectical role that policy networks play in explanations of 

how policy is developed and implemented. 8 In Marsh and Smith's model the policy 

outcome is the dependent variable and the policy network, and the actors contained 

therein, is the independent variable (Evans, 2001, p. 543). 

Marsh and Smith argue that network structures ̀constrain and facilitate' (Marsh and 

Smith, 2000, p. 5) the agents operating within them, but emphasise that policy 

outcomes are also `the result of the actions of strategically calculating subjects' 

(Marsh and Smith, 2000, p. 6) who are able to `choose policy options, bargain, argue 

and break up networks' (Marsh and Smith, 2000, p. 7). In addition, they argue that 

both network and policy change ought to be analysed in terms of both endogenous 

and exogenous factors (Marsh and Smith, 2000, p. 9). This is so because ̀the structure 

of networks is likely to reflect the broader pattern of structured inequality within 

society' (Marsh and Smith, 2000, p. 7) but such exogenous factors, leading to both 

network and policy change are `mediated through the understanding of agents and 

interpreted in the context of the structures, rules/norms and interpersonal relationships 

within the network' (Marsh and Smith, 2000, p. 9). Furthermore, they argue that not 

8 See also Evans (2001), Hay (1998) and Marsh (1998b) for alternative `dialectical' approaches to 
analysing policy-making. For Evans, what is required in place of Marsh and Smith's approach is one 
that is `truly dialectical' (Evans, 2001, p. 544, emphasis in original). See Evans (2001, pp. 542-550) for 
an attempt to provide such an approach, utilising the work of Benson (1977,1982, cited in Evans, 
2001, p. 544) on dialectical approaches to analysing modem organisations. 
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only do policy networks affect policy outcomes but policy outcomes also affect 

policy networks. For Marsh and Smith, policy outcomes affect `the structural 

position of certain interests in civil society and the strategic learning of actors in the 

network' (Marsh and Smith, 2000, p. 9). 

3.3.3 Marsh and Smith: A Defence against Dowding 

Marsh and Smith's model has been criticised on a variety of different grounds. The 

strongest criticism has been advanced by Dowding who has criticised not only Marsh 

and Smith's particular approach but policy network theory as a whole at a 

fundamental level, arguing instead for a rational choice approach to analysing policy- 

making. Dowding (1994,1995,2001) argues that in order for a theory to move 

beyond description and metaphor and gain explanatory power it must be able to be 

used to develop formal, predictive models that generate empirically testable 

hypotheses. Dowding (1995) argues that the fact that policy network analysis is 

viewed as a meso-level concept that can be integrated with a variety of different 

theories of power is a weakness rather than a strength. This is because, Dowding 

argues, it means that policy network analysis does not rest on a theory of power 

which itself generates generalisations that can be tested empirically9 which, for him, 

means that policy network theorists are not developing ̀ theories' about ̀ the state' at 

all but merely different classificatory schema: ̀You cannot have a theory about two 

dogs which only applies to Alsatians and not Poodles, then study two dogs and 

conclude that one is more poodle-like and another more Alsatian-like. That is not a 

9 Unlike Marxist and New Right approaches, which, Dowding argues, do generate generalisations that 
can be tested empirically (Dowding, 1995, p. 141n. 33). 

57 



Theorising Policy-making Chapter 3 

theory; it is a system of classification' (Dowding, 1995, p. 141). Dowding argues that 

a meso-level theory linking macro-level and micro-level analysis is not needed. 

Rather, he argues that political scientists should aim to `produce models with definite 

predictions... which we can then test in one way or another against data gathered from 

the actual world' (Dowding, 2001, p. 92). For Dowding `[i]f a descriptive model is to 

explain anything it must also produce some predictions' (Dowding, 2001, p. 92, my 

emphasis). However, while the concept of policy networks is metaphorical it does at 

the same time also move beyond metaphor. For it refers to the fact, as Marsh and 

Smith put it, that a great deal of policy actually is made by relatively small groups of 

closely linked actors (Marsh and Smith, 2001, p. 535). Dowding is right to point out 

that Marsh and Smith's approach does not distinguish dependent and independent 

variables necessary to test a formal, predictive model. However, this does not fatally 

undermine the policy network approach. For policy network theory can be used in 

rigorous empirical work to develop models, specifying dependent and independent 

variables, that can be utilised as heuristic devices for generating hypotheses that can 

be tested (Evans, 2001, p. 549) or claims that can be explored. 

Dowding (2001, p. 102), however, argues that the diagram used by Marsh and Smith 

to summarise their approach is of little analytical value because almost all the arrows 

connecting the different boxes are two-way, to represent the interactive component 

parts of their `model'. Similarly, Raab (2001, p. 551) argues that not all of the 

relationships between the different components are of equal importance. However, 

the diagrammatic model provides a guide for empirical study to raise specific 

questions pertinent to the particular research project being undertaken. It asserts a 

priori the importance of analysing a number of different relationships when 
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examining policy-making. But the particular hypotheses to be tested or claims to be 

explored - relating to, for example, the relative importance of the different 

relationships - will clearly be dependent on the specific case study under 

consideration. The analysis is more complex than Dowding would like and 

insufficiently parsimonious, which in Dowding's view makes a theory more 

`scientific' and is therefore what political scientists should be aiming for. 10 

Nevertheless, whilst it is often necessary to simplify to an extent in order to explain, a 

deeper and more sophisticated understanding of the nature of policy-making requires 

the rejection of the parsimony of Dowding's preferred rational choice approach. 

Moreover, the aims of policy network analysis are more modest than he would like in 

that it is necessarily backward looking, treating a particular policy as a case study and 

seeking to explain the reasons for its introduction rather than being concerned to 

generalise and make predictions about the future development of policies in that or 

other areas. However, it should be said that, in practice, this is also sometimes the 

strategy of rational choice theorists, for whom `prediction' often amounts to post hoc 

rationalisation. 

But for Dowding the point is that political scientists should aim to develop and test 

formal, predictive models. Dowding writes as if there is only one acceptable scientific 

method when in fact, as Chalmers argues, there is no `timeless and universal 

conception of science or scientific method' that is necessarily suitable in all 

circumstances (Chalmers, 1990, p. 169). Moreover, as Marsh and Smith's (2001) 

trenchant criticism makes clear, rather than, in effect, specifying one way for political 

10 For a discussion of parsimony and complexity in analytical strategies in political science see Hay 
(2002, pp. 29-37). 

59 



Theorising Policy-making Chapter 3 

scientists to proceed with their research, the ontological, epistemological and 

methodological pluralism of political science ought to be emphasised (Marsh and 

Smith, 2001, p. 530). Of course, formal modelling, for example of voting patterns in 

legislatures or voting behaviour in elections, is widely and justifiably used by 

political scientists. Hence, it is not that the kind of formal models favoured by 

Dowding definitely cannot be developed for analysing policy-making. However, as 

Marsh and Smith (2001, p. 534) point out: `Much of the data one would need to 

operationalize the formal models would involve commercial or bureaucratic 

confidentiality and therefore is unattainable. ' In any case, the point is that, as Marsh 

and Smith argue, ̀ valid' research in political science or, one might add the social 

sciences more broadly, does not have to make predictions and there are good reasons 

for not wishing to analyse the impact of policy networks using such formal models. 

Most importantly, that they are likely to oversimplify the complex social relationships 

that exist between interpretative agents (Marsh and Smith, 2001, p. 533). In fact, 

Dowding's Popperian understanding of what constitutes a `scientific' theory 

overlooks the extent to which theories in the natural sciences are `hermeneutic or 

interpretative endeavour[s]' (Giddens, 1996, p. 68). " Moreover, he also ignores in a 

positivistic manner the fact that, unlike in the natural sciences, much work in the 

11 Kuhn (1962) makes a strong case that Popper's (1959) criterion of- falsification has itself been 
refuted by the history of scientific achievements. Nevertheless, Kuhn mistakes an analysis of how 
scientific knowledge is created with a critique of the possibility of such knowledge obtaining any kind 
of objective status once gained. In fact, Lakatos (1978) discerns two distinct Popperian perspectives. 
First, a 'naive methodological falsificationism' (Lakatos, 1978, p. 10) - which Dowding (1994,1995, 
2001) tends towards, and which holds that a ̀ scientific' model is simply a predictive model with a high 
informative content and a low probability so that 'any theory which can be interpreted as 
experimentally falsifiable is `acceptable' or 'scientific" (Lakatos, 1978, p. 31). The only distinction 
between such theories being that some have survived attempts at falsification and others have not. 
Lakatos argues persuasively in favour of 'a more sophisticated' Popperian position (1978, p. 10), which 
holds on to the concept of `rational progress' (1978, p. 10) by specifying that `a theory is `acceptable' 
or `scientific' only if it has corroborated excess empirical content over its predecessor (or rival), that is, 
only if it leads to the discovery of novel facts' (Lakatos, 1978, pp. 31-32). 
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social sciences beyond the formal, predictive modelling used by, for example, 

psephologists, involves a double hermeneutic, whereby the theories social scientists 

devise to help them understand the event they are analysing must involve 

understanding the meaning social actors themselves attach to their actions (see 

Giddens, 1996, pp. 75-76). For agents' behaviour is not simply determined by the 

circumstances in which they find themselves but also by the ideas they hold about the 

context that they are in (Hay, 2002, p. 258). Hay (2004a) gives the example of 

globalisation. He argues that if social democratic and labour parties believe that they 

must accept the financial and monetary orthodoxy of neo-liberalism as a result of 

globalisation, then regardless of the empirical evidence on the impact of the greater 

mobility of capital and the speculative dynamics of financial markets on governments 

following social democratic policies, this is what they will do. As a result they 

thereby make the `hyper-globalisation thesis', which predicts the spread of such 

monetary orthodoxy, a self-fulfilling prophecy whose claims may not necessarily be 

true (Hay, -2004a, pp. 147-149; see also Hay and Marsh, 2000; Hay and Rosamond, 

2002; and Watson and Hay, 2003). Indeed, as Hay points out, `there is, in fact, no 

evidence in OECD countries of speculative dynamics in financial markets being 

unleashed against governments pursuing social democratic policies' (Hay, 2004a, 

p. 148). 

But for Dowding, policy network approaches are fundamentally flawed because they 

do not specify causal relationships. Dowding argues that such explanatory power as a 

policy network approach can provide is derived from an analysis of independent 

variables. But because these variables `are not network characteristics per se but 

rather characteristics of components within networks' it is `[t]hese components [that] 
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explain both the nature of the network and the nature of the policy process' 

(Dowding, 1995, p. 137, emphasis in original). For Dowding then, a great deal more 

attention ought to be given to the role of individual agency than do structural 

approaches such as that of Marsh and Rhodes (1992), for example, because, 

`policy change occurs through actors altering circumstances, perhaps in response to 
transformations outside of the network, perhaps to disturb the balance of power 
within it... when the balance is upset, reference has to be made to the precipitating 
events. These may be exogenous though transformation may occur through relative 
resource-change of the actors' (Dowding, 1994 p. 73). 

Leaving aside the fact that Marsh and Rhodes (1992, p. 257) do emphasise that factors 

exogenous to the policy network do bring about change in both the network and the 

policy outcome, it does not follow that examining changes within networks is 

unimportant when explaining policy changes: the nature of the change will be 

influenced by the ability of the network to resist or minimise change brought about by 

outside factors (Marsh and Smith, 2000, p. 8). The point is that in order to attain 

explanatory power, policy network theory must be integrated with other theoretical 

models (Evans, 2001, p. 549; Pemberton, 2000,2001,2004), as Marsh and Smith's 

(2000) integrative approach seeks to do, so as to explain the behaviour of members of 

the network and thus explain policy-making. A variety of alternatives could be 

adopted, including: macro-theories, such as Marxism, elitism and pluralism (Marsh, 

1995), advocacy coalitions (Sabatier, 1993,1999), theories of agenda-setting 

(Kingdon, 1993), epistemic communities (Haas, 1992a), strategic learning (Hay, 

1998), social learning (Hall, 1993; Pemberton, 2000,2001,2004), and rational choice 

theory (Dowding, 1994,1995,2001; Blom-Ilansen, 1997). 
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Dowding argues that the best way to develop policy network analysis is through the 

utilisation of rational choice theory because it is the bargaining by actors within 

networks that needs to be examined when explaining policy-making. For Dowding 

`the bargaining model and game theory can be fruitfully applied to understand the 

nature of policy networks' (Dowding, 1995, p. 145). However, given the complex 

nature of social relationships, the games that would need to be developed would have 

to be very sophisticated, if indeed they could be developed at all. Moreover, even if 

they could, rational choice analysis tends to assume preferences (Marsh and Smith, 

2001, p. 534) rather than also sufficiently highlighting the extent to which such 

individual choice is influenced by structural inequalities - affecting, for example, the 

way resources or opportunities are distributed - based on gender, class, ethnicity etc., 

which themselves cannot be directly observed (Marsh and Smith, 2001, p. 534) but 

which can usefully be utilised as heuristic devices for empirical study, capable of 

generating hypotheses that can be tested or claims that can be explored. Rational 

choice analysis by contrast, whilst developing sophisticated mathematical techniques 

for analysing human behaviour, is underpinned by a very simple, reductive and 

questionable understanding of the reasons for human action. Rational choice theorists 

regard individual actors as rational, efficient and instrumental utility-maximisers who 

constitute the micro-foundations on which political science should build, arguing that 

social structures can themselves be explained solely in terms of individual action (see 

Elster, 1989, ch. 2). As Blyth argues, for rational choice theorists, 

`social structures and institutions are (and by definition must be) reducible to 
individual utility calculi, nothing a priori to the individual exists that another 
individual did not put there. Because of this, all social phenomena and outcomes must 
at base be intentional, and institutions can therefore only be seen as instrumental 
products used by individuals to maximize their respective utilities' (Blyth, 2002, 
p. 19). 
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At one level it could of course be argued that almost any human action can be seen as 

`rational' or, at least, can be rationalised in some way. However, this is not the 

position of rational choice theory, which, in conceiving of behaviour in terms of 

rational, self-interested calculation also (usually) rests on a number of further implicit 

and equally dubious assumptions - that actors act under optimal conditions, have 

access to perfect or near-perfect information about the circumstances in which they 

find themselves (Hay, 2002, p. 103) and possess the ability to assess and act upon their 

`true' interests. Dowding claims that rational choice theory does take account of 

structure, but he can only argue this by putting forward a notion of structure that is 

very different from that typically advanced by social scientists (Marsh and Smith, 

2001, p. 536). He argues that `all agent-centred models assume agents act under 

constraints and the constraints are structures' (Dowding, 2001, p. 97). But for 

Dowding, the `degree of [structural] `suggestion' may be captured, perhaps, in cost- 

benefit calculations or expectations about our own and others behaviour and 

measured through revealed preference analysis of general human behaviour' 

(Dowding, 2001, p. 97). Dowding is right to argue that the role of individual agency 

ought to be given a greater emphasis than do Marsh and Rhodes (1992), for example, 

in their model. However, it is important that, in so doing, the role of social structure, 

as usually understood, is not neglected in favour of a concentration solely on the role 

of autonomous agents, taking into account only institutional (e. g. Dunleavy, 1991), 

and ignoring broader macro-level, structural constraints - such as the pattern of 

resource distribution in society and its effects on citizens' lives - as Dowding seems 

to favour. Rather, both structural and intentional explanations must be examined 

(Marsh, 1998b, pp. 194-197; Marsh and Smith 2000,2001). Moreover, it is ironic that 

despite his strong emphasis on analysing individual action and his neglect of social 
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structure, Dowding's preferred rational choice approach turns out itself to prioritise 

structure over agency. For rather than seeking to analyse an actor's behaviour in 

terms of that actor's understanding of what they are doing, the logic of rational choice 

analysis is, as Hay points out, that the behaviour of an actor in a given context can be 

predicted simply through an analysis of that context, because for rational choice 

theorists there is only ever one `rational' path for a particular actor to pursue in 

objective, given circumstances. It follows that for rational choice theory `context 

determines conduct, structure determines agency' (Hay, 2002, p. 53). 12 

3.3.4 Marsh and Smith: Appraisal 

Whilst Marsh and Smith's (2000) approach to policy network analysis stands up well 

against the broad thrust of Dowding's (1994,1995,2001) critique, there are a number 

of relatively minor criticisms that can be made of their model. First, as Evans notes, 

prior to the development of Marsh and Smith's model, there was already quite a 

degree of overlap between the various different approaches to analysing policy 

networks Marsh and Smith identify. They also ignore the development of other 

integrative approaches to the study of policy networks (Evans, 2001, p. 549n. 1; see 

12 Of course, the ultimate test of a theory is how well it explains the event under consideration. Like 
policy network theory, rational choice theory can be used to develop models that can be utilised as 
heuristic devices for generating hypotheses that can be tested, or claims that can be explored, 
empirically. Moreover, it should be noted that there are a variety of different forms of rational choice 
theory, offering different levels of complexity. Nevertheless, as Hay argues, the dubiousness of the 
fundamental assumptions underpinning rational choice does strongly call into question the idea of 
seeing it `as a universal theory of (political) conduct' (Hay 2004b, p. 40). For a comprehensive critique 
of applications of rational choice theory in political science, arguing that it is pathological, see Green 
and Shapiro (1994). 
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e. g. Evans and Davies, 1999). 13 Second, Marsh and Smith's approach does not take 

adequate account of the fact that agents may act as individuals or as members of 

groups (Toke and Marsh, 2003, p. 250). Third, nor does it take sufficient account of 

the possible influence of `outsider' as well as `insider' groups (Toke and Marsh, 

2003, p. 250). Fourth, although Marsh and Smith make clear that almost all of the 

relationships within their `dialectical' model are interactive they do not make 

absolutely clear how their approach ought to be used as a guide to research (Raab, 

2001, p. 551). Finally, despite being very critical of Dowding's rational choice 

approach, Marsh and Smith, as Raab (2001, p. 555) points out, themselves 

contradictorily refer to agents as `strategically calculating subjects' (Marsh and 

Smith, 2000, p. 6). However, the issue of whether or not actors within a particular 

policy network calculate rationally or strategically cannot be decided a priori. Rather, 

it is a matter that can be determined only through empirical investigation (Raab, 2001, 

p. 555). 

A more significant problem with Marsh and Smith's approach, however, is their 

description of it as ̀ dialectical' (Evans, 2001, p. 543). Marsh and Smith do make clear 

that by a `dialectical relationship' they mean ̀ an interactive relationship between two 

variables in which each affects the other in a continuing iterative process' (Marsh and 

Smith, 2000, p. 5). However, as Dowding points out, it is not clear why a `dialectical' 

relationship should be between an iteration of only two variables - why not more? 

(Dowding, 2001, p. 99). Moreover, as Evans argues, their failure to outline their use of 

Other integrative approaches to analysing policy-making have also been developed. John (1998, 
ch. 8), for example, argues for an ̀ evolutionary theory' approach to analysing policy-making that draws 
on each of the approaches he surveys (see n. 1 above). However, his approach can be criticised for 
drawing too heavily on rational choice analysis and in particular for being overly concerned with the 
development of formal models and the analysis of the individual preferences of rational actors. 
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the term in more detail means that it is open to misinterpretation and therefore 

misapplication (Evans, 2001, pp. 543-544). As Evans says (2001, p. 543) there are a 

variety of understandings of the word `dialectic'. It can, for example, be described as 

a mode of reasoning that proceeds by following the Socratic method of question-and- 

answer. In Hegel's dialectical logic, on the other hand, a given proposition necessarily 

contains within it, its opposite. However, this new proposition is also likely to 

contain internal contradictions and so, Hegel argues, we need to adopt a new 

proposition that combines the strengths but avoids the weaknesses of the two previous 

propositions. 14 The term `dialectic' is also often associated with Marxism. For 

example, `dialectical materialism' was a phrase used by regimes of the former Soviet 

Union to describe its crude `Marxist' ideology. In fact, the term was never used either 

by Marx or Engels, although Engels did refer to the `materialist dialectics' he 

believed were at work in both history and nature. 

Marsh and Smith do point out (Marsh and Smith, 2001, p. 538) that they are 

consciously avoiding following the classical usage of the term `dialectical', instead 

following the usage in the literature on structure and agency (see, for example, Hay, 

1995). Nevertheless, the term `dialectical' ought to be abandoned altogether by Marsh 

and Smith as it adds nothing to the utility of their approach, and in using the term to 

describe a process of straightforward interaction (Raab, 2001, p. 556n. 1) they instead 

create possible confusion. The crucial insight of Marsh and Smith (2000), and also 

Evans (2001), Hay (1998) and Marsh (1998b), is that the relationship between policy 

networks and policy outcomes is not, contra Marsh and Rhodes (1992), static and 

14 This is sometimes described as thesis to antithesis to synthesis, although this somewhat 
oversimplifies Hegel's system of logic. 
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unidirectional but rather dynamic and interactive. Moreover, Marsh and Smith 

persuasively emphasise the importance of examining both structure and agency in any 

adequate explanation of policy change. Their approach remains weak in predictive 

power and is incapable of generating lawlike generalisations - although, as argued, 

such an approach is highly dubious when advanced as the basis for all political 

science research. 

Despite the problems outlined then, Marsh and Smith's approach represents an 

important advance on the Marsh and Rhodes typology. They offer a sophisticated, 

integrative analysis that seeks quite successfully to draw on the strengths of a range of 

different approaches to analysing policy-making. However, in drawing and building 

on socio-economic, institutional, and rational choice approaches, as well as group and 

network approaches, Marsh and Smith, like Marsh and Rhodes, pay little attention to 

the role of ideas in explaining policy-making, emphasising instead the importance of 

analysing the structural position of different interests in civil society. Marsh and 

Smith (2000, p. 16) do note that `the Treasury ̀ discursively constructed' the future of 

agricultural policy; it saw agriculture as a means of facilitating economic expansion'. 

However, they are concerned with discourses only as rhetorical devices used by 

actors to justify already given ideological or policy preferences not with the role of 

ideas as potential independent variables. As with Marsh and Rhodes's (1992) 

approach, Marsh and Smith's (2000) model focuses on actors' resources and their 

capacity to act, rather than their motivation for acting, and to the extent they are 

concerned at all with this they assume that the reason some ideas are dominant is 

because of the dominance of particular interests. This is a similar mistake to that 

made by rational choice theorists such as Dowding, with Marsh and Smith 
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substituting an analysis of individual preferences with an examination of structural 

interests. Of course, an analysis of interests is essential. However, there is a complex 

relationship between interests, ideas and public policy (see e. g. Berman, 2001; Blyth, 

1997,2002; Campbell, 1998) and it is important to examine not just the structural 

context within which policy is developed, i. e. why particular interests have a 

privileged position in influencing policy decisions, but also the interaction between 

the structural and ideational contexts. In fact, as Berman (1998) argues, ideas can 

have an independent influence on policy outcomes over and above-their use by actors 

in the pursuit of particular interests. 

3.4 Ideas and Policy-making 

Against the view that ideas can have an important influence on policy outcomes, 

some public policy analysts emphasise the significance only of socio-economic 

factors in explaining policy change. Perhaps the most famous advocate of the view 

that ideas and human consciousness are closely tied to the conditions of material 

reality and practice is Marx (Berman, 1998, p. 16). 15 Marx argues that the economic 

base or mode of production of society sets the framework of material conditions in 

which individual self-consciousness is formed and developed and against which 

various ideational or, for Marx, ideological beliefs and practices (e. g. religion, 

culture, philosophy, morality etc. ) develop. As Marx puts it: `The mode of production 

15 For an example of a thoroughgoing non-Marxist socio-economic approach, see Hofferbert (1974). 
For Hofferbert, what comes out of the policy process is largely determined by three major factors, 
which reflect the particular socio-economic conditions of a particular country. These are: historic and 
geographic conditions, social and economic composition, and mass political behaviour. These inputs 
are mediated through governmental institutions and elite behaviour and give rise to the policy output. 
For Hofferbert the policy process is then viewed as a ̀ funnel of causality'. 

69 



Theorising Policy-making Chapter 3 

of material life conditions the social, political and intellectual life process in general. 

It is not the consciousness of men that determines their being, but, on the contrary, 

their social being that determines their consciousness' (Marx, 1977b, p. 389). Contra 

Berman (1998, p. 16), Marx can be defended against the notion that he regards ideas 

as mere epiphenomena. Rather, for Marx the economic base ought to be accorded 

ultimate but not sole or complete explanatory primacy. 16 Nevertheless, for 

structuralist and functionalist Marxists the ideas that dominate policy-making merely 

reflect the dominant power of the ruling class in society. It follows that capitalist 

states necessarily develop policies that reflect the interests of the ruling class simply 

through its role as guarantor of the existing social order. '? 

Such approaches, and analyses of public policy from a variety of other perspectives, 

downplay or ignore altogether the independent role of ideas in their explanations of 

policy-making, emphasising other variables instead, for example, power, interests, 

16 See Engels: `According to the materialist view of history, the determining factor in history is, in the 
final analysis, the production and reproduction of actual life. More than that was never maintained 
either by Marx or myself. Now if someone distorts this by declaring the economic to be the only 
determining factor, he changes that proposition into a meaningless, abstract, ridiculous piece of jargon. 
The economic situation is the basis, but the various factors of the superstructure - political forms of the 
class struggle and its consequences, namely constitutions set up by the ruling class after a victorious 
battle, etc., forms of law and, indeed, the reflections of all these real struggles in the minds of the 
participants, i. e. political, philosophical and legal theories, religious views and the expansion of the 
same into dogmatic systems - all these factors also have a bearing on the course of the historical 
struggles of which, in many cases, they largely determine the form' (Engels, 1991, p. 651, emphasis in 
original). Yet, as Berlin points out, the fact that Marx's own ideas have been so influential (one might 
add, in a wide range of different contexts), has undermined the strength of his argument that ideas do 
not have a powerful influence over and above the social context in which they develop (Berlin, 1995, 

p. 208, cited in Berman, 1998, p. 234n. 5). Intriguingly, this lack of interest in the ideas motivating actors 
(or, at least, in treating ideas as independent variables) unites both rational choice theory and Marxism 

- on the face of it polar opposite perspectives but which both subsume `the ideational' within an 
analysis of the context (albeit somewhat differently conceived) within which ideas develop and in 

which agents act. 
17 For O'Connor (1973), for example, the state is consciously run by a political class in the interests of 
monopoly capital. Gough (1979), on the other hand, argues that even the functioning of the welfare 
state serves the long-term interests of capitalists. These sorts of approaches can be criticised as overly 
deterministic. However, a modified and more sophisticated Marxist approach, which emphasises the 
importance of divisions between capitalist elites, is less open to this form of critique, as Dunleavy's 
discussion of the Westland affair, and the relatively plausible Marxist interpretation of the events 
surrounding the affair, shows (Dunleavy, 1995). 
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and institutions (Bleich, 2002, p. 1055). 18 At least part of the reason why ideas are 

often ignored is no doubt the fact that it is difficult to examine the impact of `the 

ideational' (Finlayson, 2004, p. 530). Trying to untangle the numerous possible causes 

of a policy or set of policies and demonstrate (Yee, 1996, p. 70) or measure (Pierson, 

1993; Knoepfel and Kissling-Näf, 1998) the specific influence of an idea or set of 

ideas is highly problematic. As Berman says: `Political scientists prefer to study 

things they can see, measure, and count, and ideas seem the opposite - vague, 

amorphous, and constantly evolving' (Berman, 1998, p. 16). However, it is important 

to emphasise that ideas provide a bigger part of the background against which policy 

-. --- is -made than thoroughgoing socio-economic approaches take account of. For as 

Majone argues, `[t]he existing stock of ideas shapes [policymakers'] response to 

events by defining the conceptual alternatives from among which they choose' 

(Majone, 1989, p. 161). Majone provides several examples of this process in action. 

For example, he argues that although President Roosevelt did not simply discover and 

then act upon Keynes's economic ideas, because they formed the dominant backdrop 

against which policy was made, ̀ they helped to make expansionist fiscal policy the 

core idea of liberal economic policy for several decades' (Majone, 1989, p. 145). 

Majone argues that in the same way, ideas about the causes of poverty in the US in 

the 1960s helped influence policy in this area. For in the 1950s poverty was not 

accorded a great deal of significance in American public policy. However, in the 

1960s, although objectively the level and distribution of income was roughly the 

18 As Finlayson says, even where the relationship between ideas and policy decisions is recognised, a 
wide variety of different terms, including: norm, belief, paradigm, value, habit, tradition, narrative and 
culture, are often treated as if synonymous with `idea' (Finlayson, 2004, p. 530). Similarly, Campbell 
points out that `what [scholars] mean by ideas has varied widely from broad notions of culture, shared 
belief systems, and world views to specific strategies of action and policy programs' (Campbell, 1998, 
p. 377). 
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same, it was now an important part of policy. What had changed ̀was the emergence 

of an intellectual consensus about the "structural" causes of poverty' (Majone, 1989, 

pp. 145-146). In short, as Majone argues, the `objective conditions are seldom so 

compelling or so clear that they set the policy agenda. or dictate a specific policy 

response' (Majone, 1989, p. 146). 

Examples such as these serve to suggest strongly that changes in ideas often precede 

changes in policy (Hay, 2002, p. 166). However, rather than simply positing the 

ideational as constituting an important part of the general background context against 

which policy is made, an analysis of the influence of ideas on government policy 

requires an examination of why and how specific ideas have been persuasive to key 

actors at particular times and so have influenced the decision-making process 

(Finlayson, 2004, p. 532). Haas provides one possible answer, emphasising the 

importance of experts for the dissemination of policy-relevant ideas. Such ̀ epistemic 

communities' are defined by Haas as constituting `a network of professionals with 

recognized expertise and competence in a particular domain and an authoritative 

claim to policy-relevant knowledge within that domain or issue area' (1992a, p. 3). 

For Haas ideas are important because ̀the diffusion of new ideas and information can 

lead to new patterns of behaviour and prove to be an important determinant of 

international policy coordination' (1992a, p. 3). Haas argues, for example, that a 

transnational ecological epistemic community was able to direct national policy 

aimed at protecting the ozone layer (Haas, 1992b). There are clear affinities between 

the concept of epistemic communities and the concept of policy networks, especially 

an ideational approach to policy networks. However, the concept of policy networks 

is far more satisfactory than that of epistemic communities because it is broader, able 
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to be applied to a wider range of case studies, emphasising the role not only of both 

formal and informal actors and groups but members of interest groups who may or 

may not be experts and who may or may not constitute insider as opposed to outsider 

groups. The concept of policy networks is therefore easier to integrate with other 

theoretical approaches that emphasise, for example, the importance of analysing the 

strategic learning of actors or the ideas motivating them. Haas's work on epistemic 

communities, however, is far narrower and more restrictive, concerned only with the 

role of expert members of relatively closed networks of influence and with the 

knowledge held by actors rather than the ideas motivating them. -Haas -emphasises that 

it is the recognised expertise of members of epistemic communities rather than the 

ideas themselves that enable actors to shape policy. It follows, for Haas, that an 

analysis of the actions of members of epistemic communities and their influence on 

policy is what is required rather than an empirical examination of the influence of 

ideas themselves (Finlayson, 2004, p. 534; Yee, 1996, pp. 86-87). 

By contrast, Hall's notion of `social learning' takes more seriously than Haas's 

`epistemic communities' the influence of ideas on the development of policy. For 

Hall, when policy goals alter, a Kuhnian `paradigm shift' occurs in which there is a 

fundamental ideological change and new ideas are promoted by `something similar to 

a "policy network" or "issue network"', which is able to provide `outsiders with 

influence over a formerly closed policy process' (Hall, 1993, p. 289). Hall argues that 

the shift in Britain from Keynesian to Monetarist economic policies, for example, 

involved a very sophisticated public and private debate about how best to tackle 

Britain's economic problems. The most important state and societal actors `were not 

simply seeking to advance their own interests'. Rather `[t]he play of ideas was as 
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important to the outcome as was the contest for power' (Hall, 1993, p. 289). However, 

Hall's own focus is on the role played by institutions in promoting ideas (Hall, 1989, 

pp. 378-379) and, like Haas, he is not concerned to analyse systematically the role 

played by ideas themselves (Yee, 1996, p. 93). 

Like Hall (1993) and indeed Marsh and Smith (2000), Hay (1998) is concerned to 

emphasise the importance of analysing the strategic learning of actors within policy 

networks. However, whereas both Hall and Marsh and Smith underplay the role ideas 

can have in providing the motivation for actors as they interpret the context in which 

they find themselves, Hay, in a range of writings, draws attention to the real effects 

ideas can have on policy outcomes. He demonstrates the importance of ideas as they 

relate, for example, to the `winter of discontent' (Hay, 1996), economic management 

(Hay, 2001), and globalisation (Hay, 2004a). Hay (2002, p. 205) is careful to 

emphasise the `dialectical' relationship between the -ideational and the material. 

However, his work takes us further than Hall's and Marsh and Smith's insofar as it 

treats ideas as potential independent variables. Nevertheless, there are important 

problems with Hay's treatment of the relationship between ideas and policy 

outcomes. 

The key point for Hay in analysing the impact of ideas on policy is to reveal the 

mismatch between the ideas actors hold about, for example, globalisation, and the 

empirical reality of the processes of globalisation (Finlayson, 2004, p. 536). Hay is 

interested only in examining the broad ideologically distorting role played by ideas in 

preventing particular actors from seeing the reality of the context within which they 

operate. This moves us on from Marsh and Smith's (2000, p. 16) notion of discourses - 
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as simply rhetorical devices used by actors to justify their already determined 

ideological or policy ends. However, like Marsh and Smith, Hay's analysis of 

discourses is stuck at the macro, ideological level. Hay is engaged in `ideology 

critique' (Hay, 1996, p. 261). He is concerned to situate an analysis of the (false) 

discursive construction of reality by actors within an examination only of the 

dominant paradigm underpinning those ideas (Hay, 2002, p. 214). In other words, like 

Hall, Hay is concerned with examining fundamental shifts in ideas at the macro-level 

in order to explain broad changes in policy. Whilst Hay does treat ideas more 

seriously than both Hall and Marsh and Smith, in reality he offers a shift of emphasis 

rather than a substantively different approach. 19 

Berman's (1998) analysis of the importance of ideas for explaining the two very 

different sets of policy programs pursued by the German Social Democratic Party 

(SPD) and the Swedish Social Democrats (SAP) during the late 1920s, offers a better 

way forward than Hay. This is because Berman is able to explain the two different 

policy paths taken by the parties by showing why particular ideas influenced specific 

policy outcomes. Berman argues persuasively in favour of treating certain kinds of 

ideas as independent variables. She distinguishes between two contrasting forms of 

political ideas: ideologies and policy positions. The former are worldviews, which for 

her are `too broad to be useful' and the latter `may be too narrow to be interesting' 

(Berman, 1998, p. 21). Unlike Hall and Hay's focus on the macro, ideological level, 

Berman argues in favour of analysing a third form of political idea, situated at the 

19 Interestingly, McAnulla (2005) has perceptively criticised Hay from a rather different perspective, 
arguing persuasively that a stronger concept of social structure is required by Hay - who describes his 
ontological assumptions as reflecting an `as-if-realism' (Hay, 2005) - for the kind of critical political 
analysis in which he is engaged. 
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meso-level, which she calls `programmatic beliefs'. These are `abstract; systematic 

and coordinated; and marked by integrated assertions, theories, and goals' (Berman, 

1998, p. 21). However, unlike ideologies they are not worldviews but rather provide 

`the ideational framework within which programs of action are formulated' (Berman, 

1998: 21, emphasis in original), i. e. they enable actors to develop specific policy 

proposals. In other words, Berman's ideational account argues that actors pursue `the 

particular ends posited as paramount by the ideas they hold' (Berman, 1998, p. 30). 

In contrast to approaches like Hall's and Hay's that focus on analysing policy change 

in terms of ideological change, Berman shows that both the SPD and SAP shared a 

similar socialist or social democratic ideology (Berman, 1998, p. 20) and therefore 

pursued broadly similar ends. However, as she argues, it would not be possible to 

predict (contra rational choice analysis) how these parties would act on the basis of 

this ideology, in terms of developing policy (Berman, 1998, pp. 20-21). As Berman 

argues, because the SPD adopted a dogmatic Marxist viewpoint, it was unwilling and 

unable to act pragmatically to develop specific policies in response to economic 

crises, thereby inadvertently helping to facilitate Hitler's rise to power. SAP, by 

contrast, despite being a much smaller and less powerful party was able, because of 

its much less doctrinaire understanding of Marxism, to provide an effective counter to 

fascism and to develop and sustain over a long period of time a successful social 

democratic policy programme (Berman, 1998, see especially ch. 7 and ch. 8). The 

point is that although both parties shared a similar ideology, they each adopted 

different programmatic beliefs - different ideational frameworks within which 

specific policy proposals were developed - and they therefore each introduced 

different policies. It follows that Berman's analysis does not rely on revealing the 
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ideological or false nature of the ideas held by actors, nor does it rely on the notion of 

a paradigmatic shift in the dominant ideas in society. On the contrary, the parties' 

different policy programmes were not caused by paradigm shifts in ideas as both 

shared broadly the same ideology. As such, Berman's notion of programmatic beliefs 

has the potential to provide more precise explanatory purchase in examining specific 

policy changes and not only broad shifts in policy, of the kind analysed by Hay and 

Hall. 

Berman is clear that the argument that ideas can be seen as independent variables 

does not need to make recourse to the manifestly absurd view- that ideas are immune 

from the influence of other non-ideational factors (Berman, 1998, p. 17). Rather, the 

more modest claim is that ideas are able to apply an independent influence upon 

policy decisions. As Berman argues, however, in order for a policy analyst to treat 

ideas as independent variables, they must be able to demonstrate that over a given 

period of time an idea has taken ̀ on a life of its own, separate from the context within 

which it arose' (Berman, 1998, p. 18, emphasis in original). Berman outlines four 

questions that she suggests should be asked and answered in the affirmative before a 

researcher begins an analysis of the possible influence of ideas on policy outcomes in 

any given instance: 

`1. Are there real differences between the ideas held by different individuals or 
groups, and do they imply different policy choices on the part of those who hold 
them? 2. Is it possible to establish a plausible connection between these differences 
and decisions made by political actors? 3. Did the relevant ideas predate the decisions 
being explained? 4. Is it impossible to deduce the specific content of the ideas from 
knowledge of some other observable variable in the system at the time the decision 
was made? ' (Berman, 1998, p. 22). 
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She argues that if this can be shown, then in order to demonstrate the influence of 

these ideas it is necessary to examine the mechanisms through which they have 

influenced policy outcomes. Berman argues that this requires the development of a 

theory that posits testable hypotheses connecting the particular ideas to specific policy 

outcomes (Berman, 1998, pp. 24-25). Berman's approach thus meets the challenge 

posed by King, Keohane and Verba (1994) to those who wish to introduce ideas into 

political analysis, by advancing a theory that conforms to the kind of approach to 

social science they favour, i. e. an approach that argues for research that can be 

replicated (King, Keohane and Verba, 1994, pp. 26-27) and which requires the testing 

of hypotheses (King, Keohane and Verba, 1994, e. g. pp. 19-20). Therefore, in 

emphasising the potentially independent role played by ideas upon policy outcomes, 

one does not need to replace the almost full-blown materialism of Marxism with the 

more or less wholesale idealism of those variants of postmodernism, 

deconstructionism, interpretivism, hermeneutics and poststructuralist discourse 

analysis that deny the existence of a meaningful `reality' outside of the ideas, and 

even more fundamentally the language, that give objects, events, concepts, etc. 

meaning (Hay, 2002, p. 205). 2° Such approaches overemphasise the importance of 

analysing political problems simply as linguistic concerns rather than appropriately 

20 For example, see Bevir and Rhodes (e. g. 2003,2006a) who advance an interpretive approach to 
political science that is concerned to understand agents' beliefs, the particular traditions against which 
these beliefs have developed, and the dilemmas that these beliefs are a response to, rather than to 
explain actors' behaviour. As such, Bevir and Rhodes (2006b, pp. 102-105) argue for an approach that 
treats policy-making as storytelling to encourage policy-makers `to engage in more dialogic modes of 
policy formation that involve them in conversations with diverse groups of citizens' (2006b, p. 103). 
For an excellent critical discussion of Bevir and Rhodes's approach from a critical realist perspective, 
see McAnulla (2006). McAnulla argues persuasively that Bevir and Rhodes's approach fails to take 
into account the broader social and ideational context beyond the limited role that may or may not be 
played by their notion of traditions, ignoring the enabling or constraining role of social structure on 
actors, which must be analysed in order both to understand actor's beliefs and explain various different 
forms of political continuity or change, such as continuity and change in policy-making. 
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contextualising ideas and situating an analysis of particular questions in the real, 

material world 21 Rather, a better approach is offered by critical realism, which is 

concerned to analyse both ideational and material influences upon policy-making. 

This perspective argues that ideas do play an important role in constituting our 

understanding of the real world but also holds that there is an extra-discursive 

meaningful reality which itself exerts considerable influence upon our ideas about the 

world (see e. g. Collier, 1994)22 It follows that policy analysts should therefore 

examine the interactive relationship between ideas and material factors and, more 

21 Howarth argues that discourse theory can be regarded as `realist' in the sense of accepting `that there 
is a reality independent of our ideas or conceptions' of it (Howarth, 1995, p. 127). But discourse 
theorists reject the claim that there is an "extra-discursive' realm of meaningful objects' (Howarth, 
1995, p. 127, emphasis in original). So for discourse theorists objective reality cannot be accessed 
except through language, hence the need to analyse discursive constructions of concepts. However, 

although there may be no Archimedean point or 'view from nowhere' (Nagel, 1986) so that a 
completely objective view of the world remains elusive, for critical realists the language we use does 

not only discursively construct a concept, but rather may, with differing degrees of objectivity, 
accurately describe empirical reality. For example, identifying or discovering a genuine phenomenon 
that has a real impact upon the world, such as global warming caused primarily by human activity, 
principally through CO2 emissions (rather than, say, changes in solar activity or volcanic eruptions or 
natural changes in the climate of the planet - see IPCC, 2007a, b, c). Or, more precisely, the language 

we use describes the evidential effects of what is called 'global warming' (it could of course have been 

called something else) - such as environmental damage, climatic changes, in particular, the growth of 
carbon dioxide in the atmosphere, changing weather patterns, the melting of icecaps, rising sea levels, 

warmer sea temperatures, increases in the number and severity of extreme weather events, drought, 
desertification, bio-diversity destruction, declining numbers of certain species of plants and animals 
and so on -a phenomenon which exists independently of, and existed prior to, its discursive 
constitution (see the exchange between Laclau and Bhaskar, 1998). In other words, the overwhelming 
body of scientific evidence, gathered in thousands of published, peer-reviewed papers, attests to the 
reality of global warming. Of course, in a trivial sense these different forms of evidence can 
themselves be analysed as discursive constructs. How do we define `environmental damage'? What do 

we mean by a `weather pattern'? etc. ad infinitum and in a reductio ad absurdum `global warming' 
could be analysed as just a discursive construct rather than an accurate description of reality, extremely 
well supported by reason and evidence. Moreover, the language we use can identify or discover 

genuine phenomena in the social as well as the natural world. For example, social scientists can posit 
the existence of 'deep' structural inequalities based on gender, class, ethnicity, age, disability etc. as 
heuristic devices that cannot themselves be observed, but which can be said to exist where supported 
by appropriate forms of evidence that appear to demonstrate the effects of such inequalities - relating, 
for example, to educational opportunities, levels of health and well-being, prospects for promotion at 
work etc. However, whereas an important element of our understanding of the real effects of global 
warming on the planet, for example, requires recourse to the predictive models of climatologists, such 
models are, as argued in section 3.3.3, less appropriate for analyses of the social relations between 
interpretative agents. 
22 Of course, the preceding discussion is not meant to suggest that there are not important differences 
between these different perspectives or that there are not important differences between the approaches 
of different scholars working within one or more of these theoretical frameworks. Nor is it meant to 
imply that there is only one form of critical realist approach. 
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specifically, the material constraints on actors' ability to carry out their objectives, i. e. 

to realise their intentions or put their ideas into practice (Hay, 2002, p. 166). 

Moreover, whilst it is vital that the independent impact of ideas is not simply 

transferred onto the role played by agents, clearly is only through the actions of 

specific actors motivated by particular programmatic beliefs that these ideas can 

influence policy (Berman, 1998, p. 19). Berman argues that it is important not only to 

identify these actors but also to examine whether their behaviour corresponds with 

their professed adherence to these ideas (Berman, 1998, pp. 29-30) - as, one might 

add, the substantive content of the given policy once implemented should be 

consistent with key actors' ostensible ideational motivations. It is also important to 

emphasise the necessity of ideas becoming institutionalised if they are to have an 

impact upon policy outcomes (Berman, 1998, pp. 26-27). In short, how far particular 

ideas influence government policy will depend upon the extent to which a policy 

network develops around these ideas and on how far it incorporates the government 

decision-making network (Pemberton, 2000, p. 779). 

3.5 Towards an Ideational Model of Policy Networks 

Marsh and Smith (2000) correctly emphasise the importance of focusing on a number 

of material factors: the influence of both formal and informal actors; the interactive 

relationship between structure and agency; and factors endogenous and exogenous to 

the policy network. However, in order to address the question of why as well as how 

a particular policy was introduced, it is also necessary in many cases to analyse 

ideational factors: the ideational context within which key actors operate; and the 
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influence of programmatic beliefs on the actions of those actors who form a clearly- 

defined policy network and through which programmatic beliefs can have an impact 

on policy outcomes (see Figure 3.2). In other words, ideas matter. They help explain 

why a particular policy network wants to influence policy in a particular way. The 

positing of an `ideational context' in Figure 3.2 is not of course to propose that there 

somehow exists a realm of ideas separate from the structural context of society. 

However, it is to suggest that for analytic purposes it is helpful to examine the 

ideational context within which programmatic beliefs are developed and to analyse 

why and how these ideas support (or at least do not challenge) or criticise the 

prevailing socio-economic organisation of society, which in turn provides the 

structural context that underpins ideational beliefs and practices. The argument is not 

then that programmatic beliefs are always vitally important or that ideas are more 

important than, say, interests on all occasions. Rather, the argument is that where 

particular programmatic beliefs have taken on a life of their own, their possible 

influence on policy outcomes, through being taken up by members of a policy 

network, should be analysed empirically. 

In addition to the interactive relationships that exist between the socio-economic 

context, the structure of the network, the agents within the network and the policy 

outcome, the influence of ideas upon the network may also be seen as constituting 

something of an interactive relationship with the agents in the network, who do not 

simply passively accept given ideas but who can use and develop these ideas in new 

ways, as well as introducing new ideas themselves (Evans, 2001, p. 548). Clearly 

different policy networks will differ in their openness to new ideas and members of 

these networks will be more or less able to modify ideas and develop new ideas. A 
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`policy community', for example, in which a relatively small number of actors share 

similar programmatic beliefs, will be less likely to be open to exogenous ideational 

influences, whereas an `issue network', with a more numerous and ideologically 

diverse membership, will be more open to ideational influence from outside. 

However, when it comes to developing those ideas and/or turning them into policy 

outcomes, the more tightly-knit policy communities are likely to be more effective 

than the more diffuse issue networks. 23 Moreover, ideas may also be seen as having 

an interactive relationship with policy outcomes (Majone, 1989, p. 147), which affect 

not only policy networks but also the broader context, including the ideational 

context, within which networks develop and in which new ideas and policy proposals 

are formulated. These interactive relationships are shown in Figure 3.2. 

Whereas Marsh and Smith's (2000) model treats policy networks as independent 

variables and policy outcomes as dependent variables, the ideational approach to 

policy network analysis advanced here regards programmatic beliefs, following 

Berman (1998), as constituting independent variables, policy networks as 

intermediate variables through which policy change is brought about (Pemberton, 

2000, p. 789) and policy outcomes as dependent variables. This is set out in Figure 3.3 

below, although the relationships between these three fundamental variables are, as 

Figure 3.2 suggests, more complex and interactive than outlined in Figure 3.3. 

Therefore, a sophisticated analysis of the possible influence of ideas on policy 

outcomes must explore the interactions between programmatic beliefs, policy 

networks and policy outcomes, as well as between the other relevant influences on the 

development of policy, as set out in Figure 3.2. In order to examine the impact both 

23 Point made to me by Hugh Pemberton. 
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of ideas and policy networks on the policy-making process, a number of steps need to 

be taken. First, it is necessary to identify the key members of the policy network that 

is being examined, in so doing determining the programmatic beliefs motivating 

them. Second, it must be demonstrated that members of this network shared these 

ideas and shown when and how the network and the ideas motivating members of it 

influenced the policy-making process. So as to demonstrate the impact of a particular 

set of programmatic beliefs on specific policy outcomes, this analysis could also be 

reinforced by an examination of the substantive and normative content of the given 

policy once implemented to see if it is, at the very least, consistent with the 

programmatic beliefs apparently motivating members of the policy network. 

Figure 3.3: The Ideational Policy Network Approach Simplified 

Independent Intermediate Dependent 
Variable Variable Variable 

Programmatic Policy Policy 
Beliefs Network Outcome 

(Structure/Agents) 

The potential value of this ideational approach to policy network analysis can be 

demonstrated by a brief examination of Toke and Marsh's (2003) attempt to illustrate 

the utility of Marsh and Smith's (2000) model. Toke and Marsh use the model to 

examine policy change on the issue of GM crops in the UK. They argue that in 1998 a 

GM industry policy community in the UK, in which the then Ministry of Agriculture, 

Fisheries and Food (MAFF) played a leading role, was largely controlled by pro- 

biotechnology interests. Toke and Marsh argue that between 1998 and 1999 this 

network changed significantly and became a GM environmental protection policy 
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network that included insider environmental protection groups, such as the RSPB, 

English Nature, and the Game Conservancy Trust and where the Department for the 

Environment, Transport and the Regions (DETR), took the key role. They argue that 

this change led to important changes in policy, in which the commercial planting of 

GM crops was halted until the completion and evaluation of crop research trials and 

`the licensing of GM crops was made conditional on the crops satisfying wildlife 

protection criteria' (Toke and Marsh, 2003, p. 234). Toke and Marsh also draw 

attention to the importance of outsider groups and public opinion on this issue, noting 

the decision of many supermarkets to remove GM foods from their shelves as a result 

of pressure from anti-GM campaigners and consumers. For `[i]f there is no market for 

GM food, then commercial growing of GM crops will effectively have been 

prohibited whatever the regulations may say' (Toke and Marsh, 2003, p. 250). 

Toke and Marsh's (2003) empirical investigation brings out the complexity of the 

GM crops issue to a large extent. Interestingly, they move beyond Marsh and Smith 

(2000) by explicitly stating that `dominant discourses' can be seen as `ideational 

structures' used to exclude those who do not share a particular view of what the 

environmental testing of GM crops should mean (Toke and Marsh, 2003, p. 239). This 

perhaps indicates a recognition by Toke and Marsh of the Marsh and Smith model's 

neglect of the possible impact of ideas on policy outcomes. Nevertheless, despite 

briefly noting the very different views of key actors on GM crops, Toke and Marsh do 

not pursue this line of analysis. As with Haas's (e. g. 1992a, 1992b) and Hall's (e. g. -- 

1989,1993) work on epistemic communities and social learning respectively, ideas 

loom up in Toke and Marsh's analysis only to disappear quickly, displaced not onto 

the role played by experts (cf. Haas) or institutions (cf. Hall) but instead onto the role 
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played by network change. In other words, like Marsh and Smith, they continue to 

focus on the process of policy-making rather than the ideas motivating members of 

the policy network and other important actors such as members of outsider groups. 

Despite a greater emphasis than Marsh and Smith on the discursive construction of 

interests, Toke and Marsh, consistent with the Marsh and Smith approach to policy 

networks underpinning their work, regard ideas, in the form of discourses, as simply 

rhetorical devices reflecting structural interests and used to justify rather than 

determine policy ends. As such, the Marsh and Smith model does not, and without the 

focus on the role played by programmatic beliefs proposed by this chapter cannot, 

treat ideas as potential independent variables. 

Toke and Marsh provide evidence that clear economic interests were pursued by 

agricultural and biotechnology companies that pushed for the commercialisation of 

GM food technology. These companies would benefit economically from GM crops 

and, as Toke and Marsh show, the GM industry policy community dominated by pro- 

biotechnology interests tended to see problems only in economic terms. For example, 

on the issue of the increase in and spread of GM superweeds, the focus of this 

network was only on the cost of destroying these weeds (Toke and Marsh, 2003, 

p. 236). However, Toke and Marsh do not provide any evidence that the views on GM 

crops held by members of the GM environmental protection policy network, 

including key actors in the DETR and in insider groups and the independent experts 

on the reformed Advisory Committee on Releases into the Environment, simply 

reflected, or can be reduced to, some other non-ideational variable. 
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Toke and Marsh's analysis in fact suggests that there was a strong realignment in the 

beliefs and ideas underpinning public policy towards GM food technology. This 

development has not, thus far, been reduced to economic interests or to other possible 

variables (such as electoral calculation). Rather it appears that a discourse developed 

during the late 1990s in which new beliefs about what was an acceptable policy came 

to the fore. These beliefs appear to have motivated a realignment in the policy 

network and the policy outcome. As a result it seems, from Toke and Marsh's own 

analysis, that the programmatic beliefs held by these actors, relating to concerns, for 

example, about wildlife protection in the case of the insider groups (Toke and Marsh, 

2003, p. 238), provided the ideational framework within which they evaluated what 

the correct focus of policy on this issue should be. Therefore, a satisfactory 

explanation of why as well as how policy changed on GM crops would focus on 

examining in detail the role of the programmatic beliefs driving the key actors, 

examining the mechanisms through which particular programmatic beliefs influenced 

policy and situating this analysis against the ideational as well as the structural 

context within which policy decisions were taken. 

3.6 Conclusion 

This chapter has argued for the explanatory value of an ideational variant of Marsh 

and Smith's (2000) dynamic approach to policy network analysis. It has argued that 

Marsh and Smith's model provides a fundamentally well-founded and sophisticated 

theoretical basis for studying the impact of policy networks on the policy-making 

process. However, it has argued, following Berman (1998), that there are 

circumstances in which certain kinds of ideas - programmatic beliefs - can 
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reasonably be treated as constituting independent variables. In particular, where they 

have taken on a life of their own and influenced political behaviour over an extended 

period of time. It has argued that where a strong prima facie case for examining the 

possible impact of programmatic beliefs on policy outcomes can be established, an 

ideational policy network approach is required that analyses the processes through 

which these ideas have influenced policy. 

The explanatory strength of this analysis could be explored by comparing an 

ideational model of policy networks with competing explanations for the development 

and implementation of the particular policy under consideration and/or by contrasting 

it with other case studies where ideas do not seem to have exerted an important causal 

influence on policy outcomes. This chapter's brief examination of Toke and Marsh's 

(2003) study of policy change on the issue of GM crops in the UK, suggests that an 

ideational variant of the Marsh and Smith model has the potential to add significant 

value to their analysis by taking ideas seriously as independent, causal factors. In 

.- particular, it suggests that it is often necessary to analyse the programmatic beliefs 

motivating members of a policy network in order to go beyond merely addressing the 

question: how was a particular policy implemented? But also to answer the more 

fundamental question: why was the policy formulated and developed in the first 

place? 

Such an approach is adopted in Part II of this thesis, whereby the concept of social 

capital, regarded as a programmatic belief, is treated as the independent variable, the 

policy network is viewed as an intermediate variable and the citizenship education 

initiative is seen as the dependent variable. In this way, this approach can be used to 
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explore the first and second of the three claims advanced by this thesis: namely, that 

New Labour introduced citizenship education in schools because of its concern about 

perceived declining levels of social capital in Britain and that the party developed its 

citizenship education initiative by consulting a wide range of different individuals and 

groups, which are best regarded as constituting a well-defined policy network. 
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Theorising Citizenship 

4.1 Introduction 

This chapter provides a framework for examining the impact of the concept of social 

capital on the substantive and normative content of the citizenship education 

initiative. It is structured as follows: The chapter first sets out to define citizenship, 

contrasting ̀ the citizen' with `the subject'. It draws attention to the historical divide 

between liberal and republican understandings of citizenship, to different emphases on 

rights and responsibilities, to legal and normative definitions of citizenship, and to 

`thin' and ̀ thick' conceptions of citizenship. The chapter provides an overview of the 

conception of citizenship advanced by T. H. Marshall (1950), whose tripartite rights 

schema of civil, political and social rights has been very influential, especially in a 

British context. The chapter summarises the three broad theories of citizenship that 

have tended to dominate discussions of the concept in contemporary political theory. 

These are liberal, republican and communitarian understandings of citizenship. It then 

outlines the perspective on citizenship put forward by the political philosopher 

Michael Sandei (1984,1996,1998) and argues that Sandei is advancing a hybrid of 

republican and communitarian understandings of citizenship, which emphasises the 

value of political participation by citizens and the extent to which this participation is 

reliant on community membership. 

The chapter establishes that the model of citizenship implicitly advanced by Robert 

Putnam (1993,2000) in his work on social capital is best described as a `republican- 

communitarian' model, broadly of the kind developed by Sandel, albeit without 
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Sandel's critical perspective on US free market capitalism. The chapter proceeds by 

discussing three important areas of debate in contemporary discussions of citizenship, 

arising out of issues raised by feminist, multicultural and cosmopolitan theorists, and 

argues that the model of citizenship implicitly advanced by Putnam has little to say in 

relation to these issues. It concludes that if concerns about levels of social capital 

motivated key actors involved in the formulation, development and implementation of 

the citizenship education initiative, then it is likely that the policy will be underpinned 

by the same conception of citizenship underlying Putnam's work on social capital. 

4.2 Theorising Citizenship 

At a simple level it is possible to discern an important historical difference between a 

subject and a citizen. The former refers to members of monarchical societies who 

have to `obey the laws' whereas the latter relates to members of republics who are 

able to `play a part in making and changing [laws]'(Crick, 2000a, p. 4). The monarch- 

subject relationship is then contrasted with the state-citizen relationship (Heater, 1999, 

p. 4). However, in the contemporary world this distinction is undermined by the 

existence of various non-monarchical dictatorships, such as China and North Korea. 

Members of these societies are subject to state power and obey rather than help make 

laws in any meaningful sense. Furthermore, although some absolute monarchical 

societies, such as Swaziland and the Vatican City remain, the difference between the 

concepts of subject and citizen has become somewhat more blurred in contemporary 

societies. For example, the ability of subjects in the UK or Australia or Japan today to 

help make and change laws is not in any fundamental respects dissimilar to the 

capacity enjoyed by, for example, US or French citizens to do so. In fact, individuals 
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may be both subjects and citizens. In Britain individuals are sometimes ̀described as 

subjects of the crown, rather than as citizens'. However, `this merely reflects the 

origins of the British state as a feudal dictatorship. The modern state has to balance 

rights and obligations, and as long as there is an electoral sanction at work to curb the 

overbearing tendencies of governments' (Pattie, Seyd, and Whiteley, 2004, p. 22) it 

makes perfect sense to refer to British citizens as well (or indeed rather than) as 

subjects and the same applies to members of other liberal democratic societies that 

retain a monarchy. Nevertheless, citizenship historically has been, and can in 

contemporary societies be seen to be, a subversive concept. ' For Turner, the 

development of modem citizenship rights has an inherently universal logic, 

undermining the rationale of formal exclusionary inequalities. He argues: `The 

movement of citizenship is from the particular to the universal, since particular 

definitions of persons for the purpose of exclusion appear increasingly irrational and 

incongruent with the basis of the modem polity' (Turner, 1986, p. 135). 

The word `citizen' comes from the Latin `civis' meaning a member of a political 

community or `civitas' meaning a member of a city, although the concept of 

citizenship `understood as active membership of and participation in a body politic' 

can be traced back to the ancient Greek city-states (Clarke, 1994, p. 4; see also 

Pocock, 1995, p. 29; and Walzer, 1989, p. 211). `The most basic notion of a citizen' as 

Parry puts it, `is that he or she is a member of some determinate and determinable 

civil society' (Parry, 1991, p. 166). However, as Parry points out, there are 

cosmopolitans who view themselves not as citizens of a particular community but 

rather as citizens of the world. Furthermore, some Christians have argued that they are 

1 See Walzer (1989) for a concise outline of the history of citizenship and Heater (1990) for a more 
detailed historical survey. For an intellectual history of the concept of citizenship, see Magnette (2005). 
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citizens not of earth but of heaven (Wolin, 1960, pp. 98-102, cited in Parry, 1991, 

p. 166). Nevertheless, citizenship tends to be defined in terms of the relationship 

between the individual citizen and the state and the relationship between citizens 

within a given territorial state. On such an understanding of citizenship, a citizen is a 

person who is recognised by a state as being a member of that polity - although the 

concept of citizenship does not necessarily require recourse to a statist model (Faulks, 

2000; Squires, 1999,2000). Even within a statist framework citizenship has many 

dimensions and is used to address a range of different issues, such as the legal status 

of members of a given community or society, their identity and possession of 

particular values or virtues as citizens and their rights and duties. Citizenship is a 

concept regularly invoked in contemporary debates surrounding globalisation, 

immigration, asylum and nationality. Moreover, modem conceptions of the citizen 

and citizenship have become increasingly nuanced and sophisticated. It is important to 

emphasise that citizenship is an `essentially contested concept' (Crick, 2000a, p. 3; 

Lister, 1997, p. 3; Miller, 2000b, p. 82. ) 2 It may be seen as ̀ a multi-layered construct' 

(Yuval-Davis, 2000, p. 117, see also Yuval-Davis, 1999) - and some postmodern 

thinkers have been concerned to deconstruct citizenship, analysing the signs and 

symbols that they argue give the concept meaning (e. g. Wexler, 1990). Certainly 

citizenship `is not an eternal essence but a cultural artefact. It is what people make of 

it' (Van Gunsteren, 1998, p. 11) and it has `multiple meanings' (Van Gunsteren, 1998, 

p. 13), giving rise to a variety of different perspectives. 

2 For a discussion of essentially contested concepts, see Connolly (1983, ch. l). Connolly defines 
essentially contested concepts in the following way: `When the concept involved is appraisive in that 
the state of affairs it describes is a valued achievement, when the practice described is internally 
complex in that its characterization involves reference to several dimensions, and when the agreed and 
contested rules of application are relatively open, enabling parties to interpret even those standard rules 
differently as new and unforeseen situations arise, then the concept in question is an "essentially 
contested concept"' (Connolly, 1983, p. 10, emphasis in original). 
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As a concept, citizenship has been adopted by a range of thinkers from across the 

political spectrum who have developed a variety of different conceptions of 

citizenship with profoundly different normative implications. In one sense this 

elasticity may be seen as a strength enabling the concept to be utilised in a broad 

range of theoretical and political debates. However, in its wide scope and slipperiness, 

there is a danger that, to adopt a phrase used by Ignatieff in a critique of the approach 

of some on the political left, citizenship can become a `form of moral narcissism'. 

That is, a concept used simply as a rhetorical device to reassure oneself of one's moral 

superiority and to condemn those with whom one disagrees politically, instead of 

being used to develop a morally complex understanding of modem society (Ignatieff, 

1991, p. 29), suitably nuanced and attentive to ambiguity. Indeed it has also been 

argued that the political right has inappropriately adopted the language of citizenship 

to promote an agenda aimed at eroding rather than strengthening citizenship. For 

example, Lister criticises the New Right for attempting to define citizenship using the 

language of individual obligation and responsibility, especially with regards to paid 

work, instead of entitlement (Lister, 1990, ch. 1). The contested nature of citizenship 

means that such charges themselves necessarily rest upon understandings of the 

concept that can be challenged; a definitive conception of citizenship must remain 

endlessly elusive. Nevertheless, it is not a meaningless, abstract concept, justifiably 

amenable to any theoretical or political purpose. It can be given a more concrete, 

although of course always disputed, meaning, insofar as it is possible to understand 

modern conceptions of the citizen and debates about the meaning and nature of 

citizenship as deriving from two historical traditions: liberal and republican 

citizenship, with the former emphasising citizens' rights and the latter citizens' civic 

duties (Heater, 1999, p. 4; Oliver and Heater, 1994). 
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The conception of the citizen in the liberal tradition emerged in Europe in the late 

Middle Ages, as the development of capitalism saw the concomitant development of 

bourgeois civil society and private property rights protecting individuals from 

arbitrary state intervention (Eriksen and Weigard, 2000, p. 15; see also Heater, 1990, 

Heater, 1999, pp. 4-12; and Turner, 1986, pp. 134-137). Modern liberal citizenship 

theorists (e. g. Rawls, 1973) emphasise the role of the state in guaranteeing the 

individual's civil society rights by virtue of their status as citizens, including the right 

to concern themselves with private matters rather than civic duties. Liberals place the 

individual at the centre of their analysis of society. Rather than conceiving of a very 

significant common good shared by members of society, they tend to emphasise 

individual citizens' rights against the community and the state and they are therefore 

referred to by some as ̀ liberal individualists' (e. g. Marquand, 1997; Oldfield, 1990; 

Van Gunsteren, 1998), although it should be noted that some liberals also stress the 

importance of group rights for minorities, providing that these do not undermine the 

individual rights of members of such groups (Kymlicka, 1995a). The liberal 

conception of citizenship is the dominant understanding of the concept in 

contemporary western societies (Conover et al, 1991; Heater, 1999, p. 4; Miller, 

2000a, pp. 43-44; Oldfield, 1990, p. 1). 

The conception of the citizen in the republican tradition has its roots in ancient 

Greece, where a minority of citizens, distinguished from the majority of non-citizens, 

were privileged members of specific political communities who had a civic duty to 

participate in the public life of the polity in order to protect the interests of the 

community as a whole (Clarke, 1994, pp. 6-7; Eriksen and Weigard, 2000, p. 15) and to 

realise their full potential as Aristotelian `zoon politikons'. Modem republican 
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citizenship theorists continue to argue that citizens ought as far as possible to involve 

themselves in civic matters. For some republican thinkers the very identities of 

individuals qua citizens depend both upon their membership of, and duties towards, 

their particular political community (Oldfield, 1990). However, for other republicans 

such participation is advocated on the instrumental grounds that this is the best way of 

protecting and promoting individual freedom (e. g. Pettit, 1999). 

Ignatieff argues that both the liberal and republican traditions may be seen as 

embodying different `myths of citizenship' (Ignatieff, 1995, see also Ignatieff, 1991). 

For Ignatieff, the liberal conception of citizens as rights-bearing agents is, as Marx 

(e. g. Marx, 1977a, pp. 53-54; see also Thomas, 1984) argues, mythical because it 

forces members of society to adopt two incompatible identities, `as bourgeois and as 

citoyen', i. e. as private individuals with private interests and as citizens with the 

public good in mind (Ignatieff, 1991, p. 28). The republican conception of citizens as 

political animals or beings may be seen as mythical because it conceives of people in 

an idealised way, as beings whose political virtue has not been corrupted, a notion 

Ignatieff compares to the myth of the noble savage (Ignatieff, 1991, pp. 27-28). Whilst 

Ignatieff is clear that he is referring to the word `mythical' in both its noble and 

ironical senses (Ignatieff, 1995, p. 53), his discussion is problematic because in fact 

neither liberal nor republican citizenship can be satisfactorily characterised as 

figments of political mythology. For even on Marx's understanding of the concept, 

citizenship in modern liberal, capitalist societies is not simply illusory but sometimes 

actually manifests itself, as when `ordinary citizens are... mobilized in parties and 

movements that change the shape of the larger society' (Walzer, 1989, p. 217). 

Similarly, although republican citizenship, as it existed in ancient Greece, relied upon 
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the fact that only a minority of the population were accorded full citizenship status, 

the exercise of direct responsibility for the life of the polis made a strong impact upon 

citizens, for whom their citizenship status was `probably accorded primacy among 

self-conceptions' (Walzer, 1989, p. 214). 

In addition to the historical divide between liberal and republican understandings of 

this concept, it is possible to detect a further distinction that exists in contemporary 

debates between legal and normative definitions of citizenship. However, this 

difference actually maps roughly onto the more fundamental distinction between 

liberal and republican citizenship, with the obvious qualification that one may define 

citizenship normatively in legal terms as referring only to citizens'-legal rights and 

duties. Citizenship can then be defined in a legalistic way so that citizens are simply 

members of a given, usually geographic, community and citizenship refers to their 

legal status, and especially their individual rights, as citizens. This tends to be the 

normative approach of liberal theorists, such as Rawls (1973,1993a, 1993b, 1993c, 

1993d), for whom citizenship is viewed in relatively narrow and legalistic terms. 

Legal definitions of citizenship also define who are not citizens, i. e. who are not 

members of the particular community or society in question (Barbalet, 1988, p. 1) and 

who therefore are not accorded the same, if any, legal and other rights as citizens of 

the community. However, on republicans' normative understanding of citizenship, 

members of society are seen as citizens who are actively engaged in the political and 

social process. On some republican understandings of citizenship, for example, 

members of the community who are able to actively participate in society have a duty 

actually to do so (Oldfield, 1990). Nevertheless, citizenship is not only a matter of a 

person's legal rights or moral duties. Rather, it can also be seen as being about what 
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range of social resources citizens require to be able to exercise their rights or 

obligations (Barbalet, 1988, p. 1). For Janoski, however, there are three fundamental 

definitions of citizenship, reflecting legal, normative and social scientific perspectives 

(Janoski, 1998, p. 8). Janoski regards definitions from this latter perspective as `more 

useful' from the point of view of `reconstructing citizenship theory' (Janoski, 1998, 

p. 8) because, he argues, unlike legal and normative definitions of citizenship, social 

scientific definitions `tend to emphasize the aggregate construction of rights and 

duties in a nation-state, and the individual and group relationships between citizens 

and the state' (Janoski, 1998, p. 238n. 11). However, it is unclear why a third `social 

scientific' perspective on citizenship is necessary, as normative definitions of 

citizenship are concerned with precisely these issues, and Janoski's own definition of 

citizenship may itself be seen as essentially a particular normative perspective on this 

concept: ̀ Citizenship is passive and active membership of individuals in a nation-state 

with certain universalistic rights and obligations at a specified level of equality' 

(Janoski, 1998, p. 9). 

As well as the liberal/republican, legal/normative distinctions, modem understandings 

of citizenship also express a distinction that can be made between ̀ thin' conceptions 

of citizenship and `thick' or `deep' citizenship, although again this difference maps 

quite neatly onto the liberal/republican divide. Thin citizenship is fairly undemanding, 

tending to stress individual rights over notions of the public good, while thick 

citizenship emphasises the importance for the individual and wider society of civic 

engagement (Clarke, 1996). Interestingly Clarke regards `deep citizenship' as 

extending beyond the boundaries of the state, defining the concept as ̀ the activity of 

the citizen self acting in a variety of places and spaces. That activity shifts the centre 
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of politics away from the state and so recovers the possibility of politics as an 

individual participation in a shared and communal activity' (Clarke, 1996, p. 4). 

However, the relatively thick conception of citizenship advanced by modem 

republican theorists tends to share the same understanding of the `proper' domain of 

citizenship as the comparatively thin citizenship put forward by contemporary liberal 

theorists: namely, the `public' sphere of the state and civil society - conceived of at a 

national as opposed to an international level - rather than the `private' realm of 

personal relations. 3 

4.3 Marshallian Citizenship 

In a British context, the sociologist T. H. Marshall in Citizenship and Social Class 

advanced a very influential conception of citizenship in 1950 - an understanding cited 

as an important influence by the Advisory Group on Citizenship in its report 

(DFEE/QCA, 1998, p. 10). Marshall's definition is often thought to embody a liberal 

conception of citizenship (Heater, 1999, p. 12; Miller, 2000a, p. 44), although it may 

also be seen as the `classic expression' of the `social democratic conception' of 

citizenship (Bellamy, 1999, p. 144) - one which exerted a strong influence over the 

Labour Party, Britain's major social democratic party, in the post-war period up until 

3 Republican and liberal theorists tend to distinguish between the `public' realm of the state and civil 
society and the `private' realm of personal relations. Although both regarded as aspects of the public 
domain, the ̀ state' and ̀ civil society' are usually distinguished in the following way: The `state' refers 
to the political system as a whole, incorporating its different, relatively permanent and unchanging, 
features, for example, parliament, the police, the army and the civil service. ̀Civil society', by contrast, 
refers to a range of different institutions, associations and practices, which are separate from, although 
still ultimately under the control of, the state, and which occupy a space in between the state and the 
family, such as trade unions, political parties, churches and schools (see Dunleavy and O'Leary, 1987, 
and Dyson, 1980). However, some aspects of what might be viewed as ̀ personal relations', such as 
family relations, may also be seen as aspects of civil society, as family relations, like trade unions or 
religious institutions, for example, provide non-state frameworks within which citizens live their lives. 
Feminists such as Okin (1989) criticise the distinction between the ̀ public' realm of citizenship and the 
`private' domain of personal relations as positing a false dichotomy. For Okin, family relations, for 
example, ought to be highly pertinent in any discussion of citizenship. See section 4.7. 
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the late 1980s and early 1990s (Marquand, 1992). For Marshall, citizenship is an 

evolutionary process with three elements: civil, political and social rights. He argues 

that the development of these citizenship rights, although overlapping at certain times, 

can essentially be divided into three time periods, with civil rights developing 

primarily during the eighteenth century, political rights during the nineteenth century 

and social rights during the twentieth. The three types of rights to which the status of 

citizenship for Marshall gives rise, at the same time strengthen and reinforce one's 

status as a citizen. Civil rights are individual rights against the community and the 

state, which are required for the exercise of individual freedom, such as freedom of 

speech and access to justice through the maintenance of the rule of law. Political 

rights enable citizens to participate in the exercise of state power, for example, by 

standing for election to public office or voting for parliamentary representatives. 

Social rights embody the notion that the state ought to ensure that its citizens have 

access to adequate welfare provision such as education and health services and that 

the state should provide social security benefits for its citizens (Marshall, 1950, pp. 10- 

11). 

Marshall's emphasis on the importance of protecting individual civil, political and 

social rights would seem to place his view of citizenship within, broadly speaking, 

both social democratic and liberal, or at least liberal egalitarian, conceptions of 

citizenship. Certainly, classifying Marshall's conception of citizenship as social 

democratic or liberal egalitarian seems much more satisfactory than the alternative 

given by Parry (1991), for example, who regards Marshall's emphasis on both 

community membership and on the evolution of rights as a means of devising 

citizens' `equal subscription to the rules of civil association' (Parry, 1991, p. 171) as 
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both communitarian and `minimalist' in nature, more in line with the conception put 

forward by the conservative thinker Oakeshott (1975). Whilst it is important to note 

that there is considerable dispute over the issue of how far Marshall's account sees 

citizenship as standing in contradiction or in tension with, or in support of, capitalism 

(Turner, 1993, p. 8), Parry seriously underplays Marshall's view of the achievement of 

citizenship rights as an evolutionary and conflictual process towards a more just 

society. Indeed Marshall goes as far as arguing that during `the twentieth century, 

citizenship and the capitalist class system have been at war' (Marshall, 1950, p. 29). It 

is true that Marshall does, as Parry points out, conceive of the status of citizenship as 

belonging to members of a national community. As Marshall puts it: `Citizenship 

requires a bond of a different kind, a direct sense of community membership based on 

loyalty to a civilisation which is a common possession' (1950, pp. 40-41). This is in an 

important sense out of step with the kind of conception of citizenship put forward by 

modern liberals such as Rawls (1973), with their emphasis on the fact of pluralism 

which characterises modern societies, very much more heterogeneous than the Great 

Britain in which Marshall lived when he wrote his essay in 1950 (Miller, 2000a, 

p. 44). Nevertheless, the emphasis both in Marshall's tripartite rights schema and in 

Rawls's theory of justice is on the protection of citizens' basic rights so that they are 

able to exercise their citizenship (Marshall) or choose and pursue their conception of 

the good (Rawls). 

There is, however, a stronger sense in Marshall than in Rawls of a citizen's duty to 

participate in civic activity. Although as Miller argues, Marshall does not say `how 

zealously [citizens] are supposed to exercise [their political rights]' (Miller, 2000a, 

p. 44), his notion of `an image of an ideal citizenship' (Marshall, 1950, p. 29) can, as 
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Lister argues, be incorporated into `a dynamic approach' to citizenship (Lister, 1997, 

p. 4). And the importance attached by Marshall to social rights as being necessary for 

the exercise of citizenship may be viewed, and is by many of those adopting 

Marshallian approaches to citizenship, as promoting `a more positive notion of 

freedom' than merely the protection of the `formal (negative) civil and political rights 

necessary to protect individual freedom' (Lister, 1997, pp. 13-14) emphasised by 

Rawls (1993d). Therefore Marshallian citizenship may be seen as embodying 

something of a republican emphasis on political participation, as well as a liberal 

emphasis on rights. For it can be argued from such a perspective that while social 

rights are necessary for the exercise of civil and political rights, it is only through the 

exercise of these two latter forms of rights - which may be conceived of as a duty - 

that all three types of rights can be defended and new rights achieved. 

4.4 Three Contemporary Theories of Citizenship 

At a simple level then, `citizenship' can be defined in terms of an individual's 

membership of a state or of a political community of some kind and the legal and 

moral rights and duties that this membership gives rise to. Three broad theories of 

citizenship have tended to dominate discussions of the concept in contemporary 

political theory. These are liberal, republican and communitarian understandings of 

citizenship. A brief overview of the core components of these theories provides a 

useful conceptual framework for analysing the model of citizenship underpinning 

Putnam's work on social capital. 
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4.4.1 Liberal Citizenship 

Liberalism is a rich historical tradition, encompassing a range of thinkers with quite 

different views on a wide variety of normative issues. As regards citizenship, a 

particularly important distinction can be made between a modern social liberal 

conception of citizenship (also referred to as a welfare liberal or liberal egalitarian 

conception of citizenship) and classical liberal citizenship (also referred to as market 

liberal or libertarian citizenship). In fact, whilst a libertarian conception of citizenship 

may be seen as a variant of liberal citizenship, the differences between the two are 

very significant. For whereas the logic of the conception of justice advanced by liberal 

egalitarians, such as Rawls (1973), is that significant levels of state intervention are 

needed both in the economy and society in order to protect and promote individual 

citizens' rights and freedoms, libertarians like Nozick (1974) argue precisely the 

reverse of this, that the state should play only a very small role in the economy and 

society so as to avoid infringing citizens' rights and freedoms. 

° For Rawls, a just society is one in which the ̀ basic structure', i. e. `the way in which the major social 
institutions (the political constitution and the principal economic and social arrangements) distribute 
fundamental rights and duties and determine the division of advantages from social co-operation' 
(Rawls, 1973, p. 7), complies with his two principles of justice. The first or 'liberty' principle expresses 
the belief that there should be equal basic rights or liberties for all which cannot be infringed, even to 
improve the standard of living of the worst-off in society, such as ̀ the right to vote and to be eligible 
for public office, freedom of speech and assembly, freedom of thought, the right to own property, 
freedom from arbitrary arrest' (Rawls, 1973, p. 61) and so on, and as much liberty as possible, given 
that there is to be equal liberty for all. The second or `difference' principle reflects the notion that if 
social and economic inequalities are to be justified, they must be `to the greatest benefit' to the least 
advantaged social group (Rawls, 1993a, pp. 6-7). It seems to me this can be interpreted to mean that a 
variety of different forms of contemporary social and economic inequality are unjust and therefore 
ought to be tackled through state intervention, although it should be said that Rawls's own emphasis is 
on civil and political rights rather than social and economic rights (see Rawls, 1993d). For an 
alternative view arguing that liberal egalitarians such as Rawls do not advance a very radical 
conception of equality, see Armstrong (2003). Much probably turns on what one regards as ̀ radical'. 
Armstrong shows that liberal egalitarian thinkers themselves are not concerned to challenge the 
capitalist economic system, although why only such an outright challenge qualifies as 'radical' is 
unclear. Moreover, Armstrong does not address in detail the arguments of writers more radical than 
Rawls (e. g. Callinicos, 2000) who argue that that the egalitarian logic of Rawls's conception of justice 
can be pushed in more radical directions than liberal egalitarian thinkers themselves typically wish to 
go. 
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However, like libertarians, liberal egalitarians are concerned to address the `fact of 

pluralism', the fact that contemporary societies are increasingly heterogeneous, 

containing a multiplicity of profoundly different and conflicting conceptions of the 

good life, i. e. competing worldviews based on deeply divergent religious, political or 

moral perspectives. The emphasis in liberal citizenship is on developing fair 

procedures to accommodate ̀reasonable pluralism', that is, the notion that there is a 

wide range of different conceptions of the good that a ̀ reasonable' person may adopt. 5 

-The most famous and sustained attempt to do so is made by Rawls, the exemplar of 

modem liberal citizenship, in A Theory of Justice (1973), in which he implicitly 

advances a pluralistic conception of citizenship, arguing that the fact of reasonable 

pluralism means that the state should be neutral and not promote any one particular 

conception of the good. Instead it should ensure that citizens are able, as far as 

possible, to choose, pursue and potentially revise their own conceptions of the good, 

primarily by protecting individual citizens' rights. 

It is important to recognise, however, that a subtle change occurs in the conception of 

citizenship advanced by Rawls in his later work. In Political Liberalism (1993) Rawls 

views members of liberal democracies as having two identities (Miller, 2000a, p. 45). 

They should be seen both as individuals who are autonomous beings, able to make 

meaningful choices between different conceptions of the good, and as citizens who 

have a duty to respect the right of others to choose and pursue their conception of the 

S Some liberals, notably Berlin, have argued that rival conceptions of the good are ultimately 
incommensurable and incompatible (Berlin, 1969, pp. 171-172). It follows for such liberals that 
ultimate principles simply cannot be found to justify to all reasonable people a liberal society that 
prioritises liberty ahead of other values, for liberty is just one of many competing values that need to be 
reconciled. Indeed some liberal thinkers go further and argue that liberal society itself is only one of 
many forms of life that a person committed to pluralism may wish to adopt (Gray, 1995, ch. 6). 
Nevertheless, other liberals have attempted to develop fair procedures to accommodate reasonable 
pluralism and have devised principles that are indeed designed to be universal, i. e. acceptable to all 
reasonable people and which do in fact prioritise liberty over other values (see especially, Rawls, 1973, 
and also Rawls, 1993; Barry, 1973, Barry, 1989, Barry, 1995). 
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good. This can be contrasted with A Theory of Justice, in which Rawls regards the 

possibility of agreement on his two principles of justice by individual citizens as 

requiring only a shared commitment by them to certain procedural norms as distinct 

from their own individual comprehensive conceptions of the good. However, in 

Political Liberalism Rawls argues that the commitment on the part of citizens to 

principles of justice must be based instead on reasons that are shared in an 

`overlapping consensus' (see Rawls, 1993b) between different citizens' different 

comprehensive conceptions of the good. Rawls stresses that citizens must bring to 

political debates only arguments that are based on reasons that others can 

meaningfully engage with rather than arguments based simply on their own 

comprehensive conceptions of the good 6 Moreover, for Rawls, individuals' public, 

political status and identity as citizens should take precedence over their private, 

personal identities to the extent that people ought to agree to confine the pursuit of 

their personal conceptions of the good as private individuals within the boundaries 

prescribed by the principles of justice (Miller, 2000a, p. 45; Squires, 2000, pp. 37-38). 

Nevertheless, Rawls defends a citizen's right to pursue their own private interests 

rather than engage in civic activity and he implies that representative democracy 

ought to be preferred to more participatory forms of democratic practice, arguing that 

although `justice as fairness does not of course deny that some will find their most 

important good in political life, and therefore that political life is central to their 

comprehensive good' (1993c, p. 206), such participation is best seen `as necessary for 

6 However, for some liberals this shift in Rawls's conception of citizenship does not go far enough. 
Rather than seeking to ground civic commitment in reasons that are shared in an overlapping 
consensus, Ivison, for example, argues for a modus vivendi citizenship whereby a variety of different 
people, adopting a wide range of different publicly accessible reasons, are able to support particular 
political principles (Ivison, 2000). For a critique of modus vivendi and Rawlsian citizenship, arguing 
that neither adequately explains the motivation even for the moderate levels of political participation 
and civic engagement presupposed by their adherents, such as voting, jury service etc. see Philp (2000). 
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the protection of the basic liberties of democratic citizenship' and is simply `one form 

of good among others, however important for many persons' (1993c, p. 206). 

For Rawls then, citizenship is primarily a status rather than a practice, or rather, the 

practice of Rawlsian citizenship may be regarded as relatively thin and undemanding 

- although of course it is too demanding for citizens unable or unwilling to engage in 

moral reasoning in Rawlsian terms and who therefore fall outside the boundaries of 

his theory of justice. For Rawls, a citizen is simply one who possesses ̀two moral 

powers'. These are first, `a sense of justice', i. e. the capacity to work together with 

other citizens on `fair terms of social cooperation' and second, ̀ a capacity for a 

conception of the good' (Rawls, 1993a, p. 19). Rawls does not have a very strong 

sense of a citizen's duties beyond their general duty not to break the law or interfere 

with the rights of others. For Rawls, a good citizen is not one who is actively engaged 

in their political community, but rather one who is committed to principles of justice 

based on reasons that can be shared in an overlapping consensus with others, who 

have profoundly different comprehensive conceptions of the good. 

4.4.2 Republican Citizenship 

Citizenship for modem republicanism, epitomised by the conception advanced by 

Oldfield (1990), ought to involve a large degree of participative rather than merely 

7 Rawls claims that his theory of justice is compatible with republicanism. But he can only argue this 
by so diluting his definition of republican citizenship so as to effectively turn it into liberal citizenship 
(Miller, 2000a, p. 186n. 12). For Rawls republicanism is reduced to the claim that: `The safety of 
democratic liberties requires the active participation of citizens who possess the political virtues needed 
to maintain a constitutional regime' (Rawls, 1993c, p. 205). 
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representative democracy. 8 Indeed in contrast to the liberal citizenship of Rawls, 

political participation rather than pluralism is the major preoccupation of Oldfield - 

although other republican theorists pay rather more attention to addressing the fact of 

pluralism. 9 For Oldfield, however, citizens are conceived of as having a duty to 

engage in collective political participation. Citizenship is conceived of primarily as a 

practice or an activity rather than a status. Liberals or `liberal individualists' as 

Oldfield (1990; see also Marquand, 1997) prefers, such as Rawls, who wish to defend 

a citizen's right to pursue individual private interests rather than engage in collective 

civic activity, are regarded as apologists for political apathy. As Oldfield puts it: `It is 

the toleration that liberal individualism has for abdication from politics that marks its 

division from civic republicanism' (Oldfield, 1990, p. 153). Oldfield argues that liberal 

thinkers have prioritised individual rights over responsibilities, neglecting the 

importance of individual duties (Oldfield, 1990, p. 4; Skinner, 1990, pp. 308-309), the 

most important of which is the duty to engage in political participation. For Oldfield, 

rights are a necessary although insufficient condition of citizenship because an 

individual `becomes a citizen' through the `performance of the duties of the practice 

of citizenship'. Furthermore, ̀not to engage in the practice is, in important senses, not 

to be a citizen' (Oldfield, 1990, p. 5). Moreover, whereas liberals are concerned with 

8 There are important differences within republicanism as to who should be included within the 
republican tradition. Some view the tradition as developing from the ideas of Aristotle through to 
Machiavelli, Harrington and Rousseau, while others see the tradition as developing from Cicero 
through to Locke and Madison, thereby including two thinkers usually regarded as liberals (Honohan, 
2002, p. 4). What unites different republican conceptions of citizenship is the idea that it is only through 
active membership of a political community that individual citizens may realise personal and political 
freedom (Honohan, 2002, p. 1) - although this is disputed by Pettit. He argues that more fundamental 
than this for the republican tradition is security for citizens against interference (Pettit, 1999, p. 5 1). 
9 For example, Miller argues that a republican conception of citizenship can actually better deal with 
pluralism than liberal citizenship (Miller, 2000a, pp. 53-61). For Miller, liberal citizenship of the kind 
advocated by Rawls searches for `a pre-political justification' for entrenching the rights necessary for 
the protection of pluralism, and which requires different groups to accommodate themselves to 
liberalism (Miller, 2000a, pp. 59-60). However, republican citizenship, although `paradoxically 
search[ing] for a higher level of agreement between individuals and social groups' offers a superior 
alternative, Miller argues, because ̀it aims to achieve this in a more pragmatic way, through the give 
and take of politics' (Miller, 2000a, p. 60). 
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individual rights against the state and the community, Oldfield argues that in 

exercising their rights for the good of society as a whole, citizens thereby create a 

sense of community: 

`The idea of community has less to do with formal organization than with a sense of 
belonging and commitment. The commitment is to others who share interests, or 
positions, or purposes, and it is also to those who, for whatever reason, are unable to 
look after their own interests or pursue their own purposes. It is to seek the good of 
others at the same time as, and sometimes in neglect of, one's own good. It is to 
approach social relationships in an Aristotelian spirit of `concord'. It is this that 
creates the sense of community; and it is this that creates citizens' (Oldfield, 1990, 
p. 173). 

Indeed Oldfield argues that citizenship necessarily involves political participation in 

the public sphere of civil society. For him the idea of a `private citizen' is an 

oxymoron (Oldfield, 1990, p. 159). Human beings are by nature Aristotelian `political 

animals'. Oldfield argues that `political life - the life of a citizen - is not only the 

most inclusive, but also the highest, form of human living-together that most 

individuals can aspire to' (Oldfield, 1990, p. 6)1° - although it should be noted that 

whilst republican thinkers do regard public, political participation as an important part 

of the good life of a citizen, it does not have to be seen as the `summum bonum' 

10 For a critique of the kind of view espoused by Oldfield from a liberal perspective, see Berlin, who 
argues that the achievement of one's true essence as a human and of Kantian self-understanding or self- 
mastery can no more be realised through the exercise of one's civil society ̀ duties' as active members 
of the political community as through private activities, for there are no such things as `true' human 
essences either as political or apolitical animals nor harmoniously ̀ true' self-understandings, in which 
internal conflict within the human self is eliminated and one's `true' or 'real' self is revealed (Berlin, 
1969, pp. 131-134). However, it should be noted that the precise nature of Aristotle's views on this 
matter are disputed. Honohan, for example, argues that although Aristotle regarded living in a polis as a 
vital prerequisite for living a good life, this does not mean that he believed that political participation 
itself constitutes the realisation of a human being's 'true essence'. Furthermore, Honohan argues, 
`Aristotle regards the contemplative life of a philosopher as an alternative way of realising one's 
highest rational nature' (Honohan, 2002, p. 23). Conversely, Ignatieff argues that although Aristotle is 
clear that private contemplation is a worthy pursuit, 'he did insist specifically that the realm of the 
oeconomia - the household realm in which the material necessities of daily life were reproduced - was 
a lesser realm than the public. For it was in the public that man exercised his highest capacities as a 
social animal' (Ignatieff, 1995, p. 56; see also Pocock, 1995, pp. 33-34). 
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(Miller, 2000a, p. 58, emphasis in original). " However, engaging in civic activity is, 

on Oldfield's understanding, necessary for individuals to sustain their very identities 

as citizens. He argues: 

`Civic republicanism is a hard school of thought. There is no cosy warmth in life in 
such a community. Citizens are called to stern and important tasks which have to do 
with the very sustaining of their identity. There may be, indeed there ought to be, a 
sense of belonging, but that sense of belonging may not be associated with inner 
peace and, even if it is, it is not the kind of peace that permits a relaxed and private 
leisure, still less a disdain for civic concerns' (Oldfield, 1990, p. 5). 

Moreover, in order to develop the attitudes and commitment necessary for the 

exercise of their citizenship duties, the `habits of the heart' as Oldfield puts it, citing 

Bellah et al. 's (1985) use of a phrase originally coined by de Tocqueville, citizens 

need to be educated and trained in the practice of citizenship (Oldfield, 1990, p. 172). 

Oldfield argues further that republican citizenship requires citizens to accept and 

internalise a relatively thick republican conception of citizenship in order to express 

genuine commitment to such active political participation. As Oldfield puts it: `No 

amount of political participation and economic democracy, no- level of civic education 

or national service, will suffice for the practice of citizenship in a political community 

- unless and until the external covenant becomes an internal one' (Oldfield, 1990, 

p. 172). 

11 Republicans like Miller make a rather more modest claim about political participation than Oldfield. 
For Miller, citizens need only be `engaged at some level in political debate, so that the laws and 
policies of the state do not appear to him or her simply as alien impositions but as the outcome of a 
reasonable agreement to which he or she has been party'. Miller argues, contra Oldfield, that 'different 
people can be expected to give [political participation] a different weight according to their own 
personal values' (Miller, 2000a, p. 58). 
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4.4.3 Communitarian Citizenship 

The main focus of communitarian conceptions of the citizen rests on a critique of 

liberal citizenship or, more precisely, the `individualist philosophical anthropologies' 

of some key liberal thinkers, such as Rawls (Miller, 2000c, p. 101), which assume the 

priority of the right over the good. 12 In fact there are communitarian perspectives on 

citizenship from the left, right and centre of the political spectrum (Miller, 2000c, 

p. 98). However, contemporary communitarianism has become something of a 

political movement (Miller, 2000c, p. 109), largely of the political right, seeking to 

find explanations for, and solutions to, the perceived lack of individual responsibility 

among citizens in contemporary liberal societies. Particularly influential in this 

movement is the work of Amitai Etzioni (e. g. 1995a, 1995b, 1997) who argues for the 

value of life within the `community', defined as `webs of social relations that 

encompass shared meanings and above all shared values' (Etzioni, 1995b, p. 24). 

Etzioni wants to see the maintenance of a `supracommunity, a community of 

communities' situated at the national-level (1995a, p. 160). The fundamental aim of 

communitarian citizenship, for him, is to establish what the basic values are that 

should be agreed and maintained by the community (Etzioni, 1995a, p. 25). Whilst 

Etzioni accepts that some important social changes can be brought about through the 

implementation of particular policies by government, what is most important in 

building a good society, a `supracommunity', is `a change of heart' on the part of 

citizens (Etzioni, 1995a, p. 18, emphasis in original): `True, some of the matters at 

hand can be addressed through changes in public policy, but first and foremost we 

12 During the 1980s there was even said to be something of a `liberal-communitarian' debate, although 
it was rather misleading to see communitarianism as an ideological rival to liberalism (Miller, 2000c, 
pp. 97-101; see also Taylor, 1995). 
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need a change in philosophy, a new way of thinking, a reaffirmation of a set of moral 

values that we may all share' (1995a, p. 18). 

In contrast to the liberal emphasis on the importance of safeguarding citizens' rights, 

Etzioni argues that the responsibility to care for each citizen lies with other members 

of the community (Etzioni, 1995a, pp. 144-145). As such, Etzioni argues for an agenda 

of `rights and responsibilities' (Etzioni, 1995a, p. 26). He argues, however, against 

citizens making what he deems unreasonable demands of other citizens and of the 

state: `Citizens and community members need self-control so that they will not 

demand ever more-services and handouts while being unwilling to pay taxes and make 

-, contributions to the commons, a form of citizen infantilism' (Etzioni, 1995a, p. 91). 

For Etzioni, it is through important social relations, such as the family, that the values 

required to generate citizens' social responsibilities can be taught and maintained. He 

(1995a, pp. 55-57) argues, for example, that a `parenting deficit' helps explain why 

many young people in modern Western societies do not feel any responsibilities to 

society. For Etzioni this is due to a large extent to the decline of the two-parent 

family. Etzioni argues that the `millions of latchkey children, who are left alone for 

long stretches of time, are but the most visible result of the parenting deficit' (Etzioni, 

1995a, p. 56). It follows for him that the way to address this deficit is to introduce 

policies aimed at promoting particular forms of moral behaviour, such as 

strengthening the institution of marriage and discouraging divorce (Etzioni, 1995a, 

pp. 78-85). Etzioni also favours, for example, the introduction of national service as 

`the capstone of a student's educational experience' so as to help with the `matter of 

character building' and to instil certain values in young people (1995a, p. 113) so that 

they develop into the kinds of `responsible' citizens Etzioni wants to see. 
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4.5 Linking Republican and Communitarian Citizenship 

The conception of citizenship advanced by Sandel (1984,1996,1998) draws on both 

republican and communitarian understandings of citizenship and may therefore be 

described as `republican-communitarian'. Sandel mounts a powerful communitarian 

critique of Rawlsian conceptions of justice, rejecting Rawls's view that his theory of 

justice is neutral between competing conceptions of the good. Rawls is not, for 

Sandei, putting forward a conception of `justice as fairness'. Sandei argues that on 

Rawls's account of justice, individual citizens have to think of themselves as 

participating in a scheme of justice as mutual advantage, working together to achieve 

goods they could not have realised through their own individual efforts. Sandel is 

highly critical of what he describes as liberal individualism's notion of the 

`unencumbered self', seeing citizens as being constituted only by the ends they pursue 

rather than their communal attachments, which enable them to work for the common 

good. This view for Sandel is wrong because: 

`It fails to capture those loyalties and responsibilities whose moral force consists 
partly in. 

. . understanding ourselves as the particular persons we are - as members of 
this family or city or nation or people. As bearers of that history. As citizens of this 
republic' (1996, p. 14). 

The implication of Sandel's analysis for liberal citizenship is that it must be regarded 

as singularly unattractive by those who regard their relationships with other citizens as 

more than simply the means to particular instrumental ends but, on the contrary, as 

constitutive of their self-identity and who therefore see their position as members of a 

particular community or communities as constitutive attachments upon which their 

self-identities depend. However, whilst advancing a broadly similar communitarian 
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critique of liberal citizenship as, for example, Etzioni, emphasising the importance of 

responsibilities as well as rights, Sandel also draws on a republican conception of 

citizenship, drawing attention to the importance of political participation. Despite 

clear affinities with the strong republicanism of Oldfield, it also differs in at least one 

important respect. For whereas for Oldfield it is political participation by citizens that 

creates a sense of community (Oldfield, 1990, p. 173), Sandel views community 

membership as the pre political, primary constitutive attachment on an individual 

citizen. 

For Sandel then, an individual's self identity is determined prior to their choice of 

ends so that an individual is capable of standing apart from those ends. As Sandei puts 

it: 

`One consequence of this distance is to put the self beyond the reach of experience, to 
make it invulnerable, to fix its identity once and for all. No commitment could grip 
me so deeply that I could not understand myself without it. No transformation of life 
purposes and plans could be so unsettling as to disrupt the contours of my identity. No 
project could be so essential that turning away from it would call into question the 
person I am. Given my independence from the values I have, I can always stand apart 
from them; my public identity as a moral person `is not affected by changes over 
time' in my conception of the good' (Sandel, 1998, p. 62). 

Nevertheless, like Oldfield, Sandei argues in favour of an active conception of 

citizenship, in which citizens are concerned with common goods rather than simply 

individual, instrumental ends. And he offers a number of examples of communal 

attachments citizens have that make this possible: 

`Family, neighbourhood, religion, trade unions, reform movements, and local 
government all offer examples of practices that have at times served to educate people 
in the exercise of citizenship by cultivating the habits of membership and orienting 
people to common goods beyond the private ends' (Sandel, 1996, p. 117). 
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For Sandei then, citizenship is developed not through the acceptance of liberal 

procedures designed to ensure that individuals are able to choose and pursue their own 

individual conceptions of the good, nor the instrumental republican notion of seeing 

political participation as simply the best means of protecting individual freedom (e. g. 

Pettit, 1999). Rather, it is cultivated through ties and attachments in which citizens 

have a strong commitment to the achievement of their community's common goods. 

In fact, Sandel's critique of liberalism is one that has been endorsed by Blunkett, who 

has referred approvingly to Sandel's work, and in particular his criticisms of `the post- 

war liberal consensus for its dogmatic individualism, for seeing the individual as 

logically prior to society rather than part of it and dependent on it' (Blunkett, 2003b, 

p. 3). Interestingly, a very similar republican-communitarian hybrid understanding of 

citizenship also underpins Putnam's work on social capital. 

4.6 Social Capital and Citizenship 

Robert Putnam (2000) approaches the concept of citizenship from a political science 

perspective rather than that of normative political theory. Just as his- broad use of the 

concept of social capital can be criticised as ambiguous, being used to describe a 

variety of different things, including: formal or informal social or community 

networks; civic engagement; civic identity; reciprocity; levels of trust in others; social 

relationships; group membership; and particular norms and values, Putnam, elusively, 

does not detail the model of citizenship he believes most enhances levels of social 

capital. Nevertheless, the outlines of such a model can be discerned from his work. 

Putnam argues for the promotion of civic virtue through political participation. The 

ideal-type normative model of citizenship that best corresponds to Putnam's concerns 
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might be described as a republican-communitarian model broadly of the kind 

developed by Sandei (e. g. 1984,1996,1998). In fact, the republican-communitarian 

label is one that Putnam is happy to accept to describe the model of citizenship 

implicitly advanced in his work. 13 

Like Sandel, one of Putnam's key concerns is with political participation and arguably 

the biggest single influence upon his work, as Chapter 2 made clear, is that of de 

Tocqueville (see Tocqueville, 1969). As Mouritsen (2003) argues, de Tocqueville is 

usually regarded as a major figure in the republican tradition. Moreover, as Mouritsen 

(2003, p. 653) points out, Putnam refers, in Making Democracy Work, approvingly to 

the republican tradition, including Machiavelli -(Putnam, 1993, pp. 86-87) but most 

importantly to de Tocqueville (Putnam, 1993, e. g. pp. 89-90), who also warrants a 

number of favourable references in Bowling Alone (e. g. pp. 48,54,118,122). Like 

republican thinkers such as Oldfield (1990), Putnam strongly favours participative 

rather than merely representative democracy, arguing: `Citizenship by proxy is an 

oxymoron' (Putnam, 2000, p. 160). Rather, for Putnam: `Citizenship in a civic 

community is marked, first of all, by active participation in public affairs' (Putnam, 

1993, p. 87). Moreover, Putnam argues: `Tocqueville was right: Democratic 

government is strengthened, not weakened, when it faces a vigorous civil society' 

(Putnam, 1993, p. 182). However, while broadly supporting the republican emphasis 

on collective political participation by citizens, Putnam's conception of social capital 

adds a distinctly communitarian twist to a republican understanding of citizenship. 

13 Putnam quotes Amy Gutmann's epithet for Michael Sandel - that 'he wanted to live in 'Salem 
without witches", i. e. ̀ a place with a high level of community without being repressive'. Putnam feels 
that Gutmann's comments on Sandel apply equally well to him, pointing out that the `irony is that 
actually my ancestors did live in Salem' and 'indeed bizarrely ... at least part of the Putnam family in 
Salem were actually accusers of the witches' (! ) (Putnam, 2006). 
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Putnam refers approvingly in Making Democracy Work to communitarianism as well 

as republicanism (Putnam, 1993, pp. 86-87) and Bowling Alone is subtitled: The 

Collapse and Revival of American Community. For Putnam sees declining social 

capital in the US as eroding community life. He argues that: 

`For the first two-thirds of the twentieth century a powerful tide bore Americans into 
ever deeper engagement in the life of their communities, but a few decades ago - 
silently, without a warning - that tide reversed and we were overtaken by a 
treacherous rip current. Without at first noticing, we have been pulled apart from one 
another and from our communities over the last third of the century' (Putnam, 2000, - 
p. 27). 

`Community' is clearly a vitally important part of Putnam's definition of social 

capital. He goes as far as-to say that: `community' is the `conceptual cousin' of social 

capital (Putnam, 2000, p. 21). -Moreover, while referring to de Tocqueville as the 

`patron saint of contemporary social capitalists' (Putnam, 2000, p. 292), Putnam also 

regards him as the `patron saint of American communitarians' (Putnam, 2000, p. 24). 

A major concern for Putnam is with civic virtue and he emphasises the extent to 

which he believes this is reliant on community membership. Putnam is careful to 

define civic engagement broadly so as to encompass a variety of different forms of 

community participation, including: political and religious participation, workplace 

and informal connections, volunteering etc. (Putnam, 2000, section II). His primary 

interest in these different forms of civic engagement is that they involve face-to-face 

interaction between members of particular communities, such as churches, sports 

clubs, trade unions, schools and so on. Moreover, most of the main causes he 

identifies in his analysis of the decline in levels of social capital in the US - 

generational change, television, work, suburban sprawl, etc. - are seen by Putnam as 

working to weaken such communal interaction (Putnam, 2000, section III). Like 
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Sandel, Putnam clearly believes that an increase in local civic engagement across the 

US will have positive benefits for the country as a whole. However, Putnam and 

Sandel disagree about how to promote such a conception of citizenship. Unlike 

Sandel's republican-communitarian perspective, Putnam's more centrist version of 

republican-communitarianism does not wish to challenge, but rather is largely 

accepting of, US free market capitalism, thereby amplifying the tensions already 

present in Sandel's work between civic cohesion--and political participation, where 

such participation may challenge this cohesion. For Putnam is not concerned with 

examining the possibility that the systemic nature of capitalism and corporate power 

in the US may be a significant impediment to the promotion of civic virtue and 

political participation,. as Sandel argues (Boggs, 2001, p. 291; see Sandei, 1996, e. g. 

pp. 312-313). In other words, Putnam's work on social capital situates its 

understanding of citizenship within the context of a largely uncritical acceptance of 

the boundaries prescribed by neo-liberal free market orthodoxy. 

4.7 Social Capital and Contemporary Citizenship Debates 

Despite the significant attention Putnam's work on social capital has gained from both 

academics and policy makers, the model of citizenship implicitly advanced in his 

work does little to address three major areas of debate in contemporary theoretical 

discussions of citizenship: namely, issues raised by feminist, multicultural and 

cosmopolitan theorists. The republican-communitarian hybrid model of citizenship 

underpinning Putnam's work is, as I have argued, primarily, indeed more or less 

exclusively, concerned with the promotion of political and civic engagement, broadly 

defined, and it is a model which emphasises the extent to which this participation is 
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reliant on community membership. Although Putnam's work on social capital does 

make reference to a wide range of different forms of political and civic participation, 

it is clear, as demonstrated in the previous section, that his major preoccupation is 

with participation in the `public' realm of the State and civil society. In particular, he 

is keen on activities such as volunteering that involve face-to-face interaction between 

citizens and thus, for Putnam, enable them to build and strengthen community life. 

Putnam, like most political scientists and theorists, is not concerned to analyse the 

political nature of the `private' sphere of personal relations. His analysis, while 

concerned, for example, with the development of social capital through informal 

social connections as well as through political and civic participation in civil society, 

overlooks concerns that have been raised by feminist writers about the public/private 

dichotomy that typifies work on citizenship from scholars working from a range of 

non-feminist perspectives. 14 Okin (1989), for example, argues that the unjust nature of 

most families, with women typically taking on a far greater share of familial and 

domestic responsibilities and work than men, precludes the participation of women as 

`citizens' in the public realm. For, Okin argues, women on average do not have `the 

same opportunities as men to develop their capacities, to participate in political power 

and influence social choices, and to be economically secure' (Okin, 1989, p. 22): in 

other words, those things necessary for women to exercise their `public' citizenship 

rights and duties (see also Lister, 1997, pp. 123-124 and pp. 135-136). 

14 For a recent example of this perspective, see Marquand (2004) for whom `the public domain' is `the 
domain of citizenship, equity and service' (2004, p. 1) whereas ̀ [i]n the private domain, loyalty to 
friends and family is a (perhaps the) supreme virtue' (2004, p. 28). For detailed discussions of feminist 
perspectives on citizenship, see Lister (1997) and Squires (1999). 
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Moreover, Okin's criticism of Rawls's theory of justice for failing to recognise how 

important a `just family' is for nurturing the citizens of a `just society' (Okin, 1989, 

p. 22) also applies to other conceptions of citizenship, such as that implicitly 

underlying Putnam's work on social capital, that are concerned with the development 

of children into good citizens (Putnam, 2000, p. 405). For, Okin reasonably asks, how 

can children become such good citizens when they are brought up in unjust family 

environments? (Okin, 1989, p. 22). Okin argues persuasively that in order for any 

conception of citizenship to address such feminist concerns it must recognise the 

importance both of justice (central of -course to Rawls's work but almost entirely 

missing from Putnam's) and caring (see also Lister, 1997, pp. 102-105). 15 For Okin, an 

ethics of justice and care do not have to be seen to be in conflict. Rather: `[t]he best 

theorising about justice.. 
. 
has integral to it the notions of care and empathy, of 

thinking of the interests and well-being of others who may be very different from 

ourselves' (Okin, 1989, p. 15). The point for Okin is that theorising about justice `is 

not good enough if it does not, or cannot readily be adapted to, include women and 

their points of view as fully as men and their points of view' (Okin, 1989, p. 15). 

Putnam's work on social capital also fails to address the notion, advanced by 

multicultural theorists such as Kymlicka (1995a), of minority group rights aimed at 

promoting greater equality between different groups, while at the same time ensuring 

15 For a discussion of an ethics of care approach to citizenship, see Bubeck (1995), who criticises 
liberal citizenship theorists for putting forward a largely abstract and instrumental conception of rights. 
For Bubeck, a view of citizenship based on an ethics of care approach would bring about a greater 
sensitivity on the part of citizens to the welfare of others and thereby make citizens more aware of both 
their and others' rights and responsibilities. Compare this view with that of the liberal perspective of 
Ignatieff (1991, p. 34), who argues that: `The language of citizenship is not properly about compassion 
at all, since compassion is a private virtue which cannot be legislated or enforced. The practice of 
citizenship is about ensuring for everyone the entitlements necessary to the exercise of their liberty. As 
a political question, welfare is about rights, not caring, and the history of citizenship has been the 
struggle to make freedom real, not to tie us all in the leading strings of therapeutic good intentions. ' 
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that the rights of individuals within groups are not violated. 16 Kymlicka argues 

persuasively in favour of a `multicultural citizenship', arguing that the effect of the 

universal `colour-blind' citizenship put forward by most theorists `has been to render 

cultural minorities vulnerable to significant injustice at the hands of the majority, and 

to exacerbate ethnocultural conflict' (Kymlicka, 1995a, p. 5). The republican- 

communitarian conception of citizenship underpinning Putnam's work on -social 

capital, as with most conceptions of citizenship, defines the concept only in terms of 

an individual citizen's public identity and status. However, as Kymlicka argues, 

citizens cannot simply confine their particularistic identities to their private lives 

because these identities shape their. ability to exercise their citizenship rights and 

duties. Furthermore, citizenship cannot be defined only as an individual status because 

it is only as members of particular groups, especially national groups, that individuals 

are able to realise their identities and. choose and pursue their own conceptions of the 

good. Therefore citizenship is necessarily a `group-differentiated notion' (see 

Kymlicka, 1995a, pp. 124-125). 

The concept of `community' is of course central to Putnam's work, and he argues 

strongly in favour of the benefits of forms of political and civic engagement 

specifically within the context of an individual citizens' membership of particular 

communities. However, Kymlicka, unlike Putnam, explicitly draws attention to the 

fact that if some groups, such as members of different ethnic and national minorities, 

are less privileged than others then members of those groups are disadvantaged 

compared to members of dominant groups and are thus not equal citizens. It therefore 

follows that group-differentiated rights are needed to promote equality between 

16 See also Kymlicka (1995b) and Kymlicka and Norman (2000) for further discussions of the rights of 
minority cultures and the nature of citizenship in culturally diverse societies. 
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members of different groups (Kymlicka, 1995a, p. 69). Kymlicka's liberal theory of 

minority rights gives rise to three kinds of group rights: self-government rights, so 

that powers are delegated to national minorities; polyethnic rights, including financial 

and legal protection for certain practices of particular ethnic and religious groups; and 

special representation rights, to ensure a guaranteed level of representation for ethnic 

and national groups in the state's political institutions (Kymlicka, 1995a, pp. 26-33). In 

this way, Kymlicka aims to put forward a theory that is able to meet the needs of 

individual members of particular groups while at the same time promote greater 

equality between different groups. 

The conception of citizenship underpinning Putnam's work can also be criticised, as 

can the conceptions of citizenship advanced by most theorists, for treating citizenship 

as an exclusively state-centred concept. By contrast Held (1995), for example, makes 

a strong case in favour of a `cosmopolitan' conception of citizenship'? in which he 

envisages a democratic order in which citizens have rights and responsibilities both as 

national citizens and as subjects of cosmopolitan law (Held, 1995, pp. 232-233). Held 

reaches this conclusion through an analysis of different aspects of globalisation, 

which, he argues persuasively, have given rise to a variety of developments and 

problems which are necessarily transnational in nature. It follows for Held that if 

global issues are to be effectively tackled there needs to be a development both of 

17 This cosmopolitan notion of seeing citizenship has going beyond the boundaries of membership of a 
state has been described by Heater as `multiple citizenship', in which a citizen is seen as having a 
variety of identities which are by no means bound up only with membership of one particular group, 
whether this is a national or ethnic or any other kind of group. As Heater argues, multiple citizenship 
theorists believe that it is `perfectly feasible' to accept 'the notion than individual can have multiple 
civic identities and feel multiple loyalties' (Heater, 1990, p. 320). For Falk, members of transnational 
groups or social movements promoting a particular interest ought to be seen as `citizen pilgrims'. Falk 

argues such individuals 'are committed more or less consciously to the construction of a compassionate 
global polity in the decades ahead, having already transferred their loyalties to the invisible political 
community of their hopes and dreams, one which could exist in future time but is nowhere currently 
embodied in the life-world of the planet' (Falk, 1995, pp. 211-212). 
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transnational political institutions and transnational citizenship. Held argues that 

different processes of globalisation have led to a range of important global 

developments such as instability within the world economy; new forms of 

international decision-making; the increasing scope and range of international 

communication systems; the proliferation of arms; -and global problems such as 

increasing levels of environmental degradation. 

For Held, a key issue for contemporary democratic- theory and practice is how to 

develop ideas and institutions that move beyond the level of the state to deal with such 

global developments and problems (Held, 1995, pp. viii-ix). If political problems need 

to be tackled at a higher level than that of the state it follows for Held that there ought 

to be a development of transnational political institutions and processes, which in turn 

requires that individuals ought to be seen both as citizens of particular states and as 

cosmopolitan citizens able to engage in political participation at a transnational level. 

For if citizens are not able to engage in such political participation then they have no 

influence over decisions about transnational problems that affect them, such as acid 

rain or global warming, for example. Whereas Putnam argues that such social capital 

promotion, generated through civic associations at the community level (situated 

within particular nation states), can benefit whole regions (Putnam, 1993) and nations 

(Putnam, 2000), Held argues that citizenship ought no longer to apply only to 

members of particular states; rather, it ought to apply to members of a variety of 

different political communities: 

`People can enjoy membership in the diverse communities which significantly affect 
them and, accordingly, access to a variety of forms of political participation. 
Citizenship would be extended, in principle, to membership in all cross-cutting 
political communities, from the local to the global' (Held, 1995, p. 272). 
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4.8 Conclusion 

This chapter has provided a theoretical overview of citizenship appropriate for 

analysing the influence of the concept of social capital on the substantive and 

normative content of the citizenship education initiative. It has summarised T. H. 

Marshall's influential understanding of the concept - claimed as an important 

influence by the AGC (DFEE/QCA, 1998, p. 10), and has summarised the three 

dominant theories of citizenship in contemporary political theory: liberal, republican, - 

and communitarian conceptions. It has argued that the model of citizenship implicitly 

advanced by Putnam in his work on social capital is a hybrid republican- 

communitarian model of the kind developed by Sandel, albeit without Sandel's 

critique of free market capitalism. The chapter has summarised three important areas 

of debate in contemporary discussions of citizenship, and argued that Putnam's work 

on social capital has little to say in relation to the concerns raised by feminist, 

multicultural, and cosmopolitan theorists about issues around the public/private 

dichotomy, minority group rights, and transnational citizenship. 

The theoretical analysis provided by this chapter will be used in Part II of this thesis 

to structure the analysis of both the Labour party's evolving conception of citizenship 

and the understanding of this concept advanced by members. of a policy network. 

Most importantly, it will be used in Chapter 7 to explore the third of the three claims 

advanced by this thesis: namely, that a republican-communitarian normative model of 

citizenship underpins the citizenship education initiative. For if concerns about levels 

of social capital in Britain motivated key actors involved in the formulation, 

development and implementation of the citizenship education initiative, it follows 
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from the analysis developed in this chapter that the policy is likely to be underpinned 

by the same conception of citizenship implicitly advanced by Putnam and thereby 

likely to neglect concerns raised by feminist, multicultural, and cosmopolitan 

theorists. 
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Citizenship Education in Context: 
Historical and Ideational Background 

5.1 Introduction 

This chapter provides an overview of the history of citizenship education in England 

prior to the Labour party's general election victory in 1997. It summarises 

developments during the twentieth century, highlighting, in particular, the work of the 

Association for Education in Citizenship and the Hansard Society and the Politics 

Association's programme for political education. It then outlines the key initiatives 

and political developments that took place during the 1980s and 1990s that kept 

citizenship and citizenship education on the political agenda during this period. It also 

draws attention to Labour's developing perspective on political participation, 

constitutional reform and citizenship education. 

Against this background, the chapter sketches out the development of New Labour's 

political and economic philosophy from the early 1990s and argues that the concept of 

social capital provided a means by which the party attempted to reconcile its 

rhetorical commitment to a communitarian conception of citizenship with its adoption 

of a broadly neo-liberal approach to economic and social policy in government. It 

then summarises the most important recent empirical evidence on levels of social 

capital and argues that despite the stated concerns of several leading New Labour 

figures, such as Blair, Blunkett and Giddens, about social capital in Britain, in fact, 

stocks have remained fairly stable over the past few decades. It suggests that the 

fundamental point is that such figures believed that social capital in Britain was in 

125 



Citizenship Education in Context: Historical and Ideational Background Chapter 5 

decline. In other words, that these actors were motivated by the ideas they held about 

the context within which they sought to develop policy, rather than simply reacting to 

an objective, demonstrable decline in levels of social capital in Britain. 

5.2 Historical Context 

5.2.1 Pre- and early Twentieth Century Civics Education 

An analysis of the development of the citizenship education initiative in England must 

be situated within a long historical context, also encompassing efforts to promote the 

different but related concept of political education. For citizenship education and 

debates surrounding it have a very long history. As with the concept of citizenship, 

what counts as citizenship education has been contested and in fact the debates map 

on well to the three different strands identified by the Advisory Group on Citizenship 

(AGC) in its report (DFEE/QCA, 1998, p. 11). In other words, the focus has 

essentially shifted between ̀ social and moral responsibility, community involvement 

and political literacy'. This matters because the kind of citizenship education 

advocated by a particular individual or group reflects their deeper normative 

understanding of the concept of citizenship. Little can be assumed from a particular 

individual or group's advocation of citizenship education. Rather, an analysis of the 

substantive and normative content of what is being proposed is necessary so as to 

ascertain which model or models of citizenship underpin the particular version of 

citizenship education being advanced - this thesis undertakes such an analysis in 

Chapter 7 in relation to the AGC Report. 
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Some scholars trace political education in Britain back as far as the late eighteenth 

and early nineteenth centuries, to the University education of aspiring elites, which 

aimed to teach a version of social and moral responsibility, inculcating in these 

students the values of patriotism and leadership (e. g. Batho, 1990; Heater, 2002; 

Mycock, 2004). As Heater puts it: `The privately-funded so called Public Schools in 

the nineteenth and through into the twentieth century consciously prepared the ruling- 

class youth for government - at home and in the Empire' (Heater, 1977, p. 58). Little 

attempt, however, was made to provide any form of civic education for the mass of 

the population. Such education as existed ̀ remained virtually confined to the annual 

flag-waving ritual of Empire Day' (Heater, 1977, p. 58). Similar imperialist 

assumptions underpinned the foundation of the Scouting movement by Robert Baden- 

Powell in 1908, whose handbook Scouting for Boys, first published in the same year, 

was subtitled ̀ a handbook for instruction in good citizenship'. The book is accurately 

described by Hynes as representing `a crude and insistent expression' of `Tory 

imperialism' (Hynes, 1991, p. 27). As Hynes argues, Baden-Powell saw the Scouting 

movement ̀ as a preparation for war and the defence of the Empire. He also saw it as a 

campaign against radicalism and socialism' (Hynes, 1991, pp. 27-28). ' 

To the extent that education for citizenship was taught more widely, there was some 

attempt to provide moral training to the masses through History and Geography 

1 Hynes cites this passage from the ̀ Patriotism' section of Scouting for Boys as an example: 
`There are always members of Parliament who try to make the Navy and Army smaller, so as to save 
money. They only want to be popular with the voters in England so that they and the party to which 
they belong may get into power. These men are called "politicians". They do not look to the good of 
the country. Most of them know and care very little about our Colonies. If they had had their way 
before, we should by this time have been talking French; and if they are allowed to have their way in 
the future we may as well learn German or Japanese, for we shall be conquered by these. 
'But fortunately there are other better men in Parliament who are called "statesmen"; these are men 
who look out for the welfare of the country, and do not mind about being popular or not so long as they 
keep the country safe' (Baden-Powell, 1908, p. 328, cited in Hynes, 1991, p. 28. See also Baden-Powell 
and Baden-Powell, 1912). 
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lessons, for example, which `clearly had some purposes beyond the subject[s]' 

themselves (Lawton, 2000, p. 9). As Phillips argues, however, this moral training was 

rooted in imperialism and social Darwinism: 

`Throughout the nineteenth century, geography and history lessons had always had 
the intention of producing the good citizen rooted in anti-papist Protestantism. 
Imperial developments in the fifty years or so prior to the First World War, as well as 
the impact of social Darwinism, promoted patriotism, heroism and racism' (Phillips, 
1998, p. 13, cited in Lawton, 2000, p. 9, emphasis in original). 

In Victorian England a degree of what can be described as citizenship education was 

provided to social elites within the context of `civic' education, which `was seen as a 

knowledge-based subject, focusing on institutions and offices of government', 

although `active participation outside of school was not encouraged' (Mycock, 2004, 

p. 9). The notion of citizenship education for the mass of the population was one that 

was of little interest to the British State, which feared ̀ the indoctrination, by political 

or educational elites' of the masses, believing this `could undermine loyalty and 

stimulate reform' (Mycock, 2004, p. 8). Even the Fourth Reform Act of 1918, which 

provided all men aged over 21 and all women over 30 with the right to vote, `made 

little difference to official attitudes towards civic education: social conformity and 

political loyalty remained the order of the day' (Heater, 2004, p. 94). To the extent that 

any form of civic education was taught to schoolchildren it was only taught indirectly 

through traditional school subjects and through the general ethos of the school. At this 

time, and for a considerable period afterwards, this approach was regarded (and still is 

today by some) as ̀ the publicly legitimised norm of educational practice' (Whitmarsh, 

1974, p. 135). Moreover, as Mycock argues, where civic education was made available 

to ordinary pupils, `its implementation was ad-hoc, and aimed to create obedient and 

passive subjects, not active, democratic citizens' (Mycock, 2004, p. 9). 
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5.2.2 The Association for Education in Citizenship 

By the start of the twentieth century an organization called the Moral Instruction 

League had come into existence whose aims included influencing the school 

curriculum. It was reformed after the First World War and renamed the Civics and 

Moral Education League (Lawton, 2000, p. 9). But by the 1930s the organisation `had 

virtually ceased to exist' (Lawton, 2000, p. 9). However, the appearance of Nazism, 

Fascism, and Bolshevism, and totalitarian forms of government in the 1930s, 

combined with concerns about the possibility of such ideologies gaining support in 

Britain, led a number of intellectuals to form the Association for Education in 

Citizenship (AEC) in 1934. The organisation's focus was very much on what might 

be described as political literacy, hoping to teach the children of ordinary people, and 

not just the public school elites, about the merits of liberal democracy and the dangers 

of totalitarianism. 2 The AEC was established by Sir Ernest Simon and Eva Hubback. 

Its aim was: 

`To advance the study of and training in citizenship, by which is meant training in the 
moral qualities necessary for the citizens of a democracy, the encouragement of clear 
thinking in everyday affairs and the acquisition of that knowledge of the modern 
world usually given by means of courses in history, geography, economics, 
citizenship, and public affairs' (AEC, 1935, p. 267). 

In his foreword to the AEC's publication Education For Citizenship in Secondary 

Schools (1935), Oliver Stanley, President of the Board of Education (i. e. Minister of 

Education), stated that: `The Association for Education in Citizenship... believes that 

direct teaching for citizenship is a subject which can and must be taught more 

generally'. He claimed: ̀ Few people, I imagine, would disagree with this view, if they 

2 See Whitmarsh (1974) for a history of the Association for Education in Citizenship. 
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were convinced of its feasibility and could envisage clearly the form which such 

teaching should take. ' Nevertheless, he added cautiously that: `The intangible nature 

of the subject and the fierce controversies which centre round the whole question 

make the experienced teacher hesitate to undertake such an apparently formidable 

task' (AEC, 1935, foreword). 

The AEC enjoyed the support of a number of well-known intellectuals, including 

William Beveridge, G. D. H. Cole, Harold Laski, Kingsley Martin, Sir Henry Hadow, 

Barbara Woolton and Sidney Webb (Lawton, 2000, p. 9; Stradling, 1981, pp. 82-83). 

However, its goal of direct training for citizenship was rejected by all of the official 

reports in the pre-Second World War and immediate post-war periods. As Lawton 

points out, reports such as the Spens Report (Board of Education, 1938) and the 

Norwood Report (Board of Education, 1943) regarded subjects such as economics and 

political science as ̀ beyond the capacity of pupils aged under 16', arguing instead that 

`schools should concentrate on history and geography' (Lawton, 2000, p. 10). For 

example, the Norwood Report claimed: 

`Nothing but harm can result... from attempts to interest pupils prematurely in matters 
which imply the experience of an adult - immediate harm to the pupil from forcing of 
interest, harm in the long run to the purpose in view from his unfavourable reaction' 
(Board of Education, 1943, pp. 57-58). 

For Robins and Robins, the Norwood report's rejection of the AEC's aspiration of 

seeing citizenship lessons taught in secondary schools marked the organisation's 

`[fjinal defeat' (Robins and Robins, 2000, p. 131), although it was not disbanded until 

1957 (Whitmarsh, 1974, p. 134). As Mycock notes, the `younger generation were still 

perceived to lack the aptitude to be trusted with explicit political knowledge' 
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(Mycock, 2004, p. 10). Several more official reports and government pamphlets were 

published between the 1940s and 1960s, such as Citizens Growing Up (HMSO, 

1949), the Crowther Report (HMSO, 1959) and the Newsom Report (HMSO, 1963), 

which actually in different ways drew attention to the need for some kind of civics 

teaching. For example, the Crowther Report (1959) stated that: 

`The fact that politics are controversial - that honest men disagree - makes 
preparation for citizenship a difficult matter, but it ought to be tackled, and not least 
for the ordinary boys and girls who now leave school at 15 and often do not find it 
easy to see any argument except in personal terms' (HMSO, 1959, p. 114). 

The Newsom Report (1963) went even further, stressing not simply that political 

issues ought to be addressed in schools but rather that ignorance of such issues makes 

a citizen less free than they would otherwise be. It argued: 

`A man who is ignorant of the society in which he lives, who knows nothing of its 
place in the world and who has not thought about his place in it, is not a free man 
even though he has a vote. He is easy game for `the "hidden persuaders"' (HMSO, 

3 1963) p. 163). 

However, none of these reports and pamphlets advanced any detailed curriculum for 

citizenship teaching (Lawton, 2000, p. 10). Nevertheless, in addition to the civics 

courses that had been taught prior to the Second World War, ordinary ('0') and 

advanced (`A') level courses in `British Constitution' and ̀ British Government' were 

developed in the years following the Second World War. However, to the extent that 

any citizenship education was taught to ordinary students it was invariably in the form 

of `civics' education (which in any case was mainly aimed at the academically most 

able students), and which like the British Constitution and British Government 

3A clear reference to Packard (1957). 
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courses involved learning `facts' about Britain's unwritten (or, more precisely, 

uncodified) constitution and `the rule of law'. Students were taught about the 

functions of central and local government, aspects of the legal system, and various 

procedural details relating to the role of the monarchy, the passage of a bill through 

Parliament and so on, consistent with the `Westminster model' institutional approach 

to analysing policy-making, which was at this time dominant in schools, colleges, and 

universities. The courses were very descriptive rather than being analytical and 

critical, providing naive rather than sophisticated and realistic introductions to the 

realities of various political processes, ignoring, for example, the role of key 

individuals and interest groups outside of Parliament in influencing the formulation, 

development and implementation of legislation - later highlighted, with particular 

effect, by policy network theorists. As such, these courses were highly problematic 

and best described as `utopian, quietist, simplistic, indoctrinating as well as class 

biased, hardly meriting the description of "education"' at all (Entwhistle, 1973, p. 7, 

cited in Davies, 1999, p. 126). By the late 1960s and early 1970s there was an 

increasing acceptance by educational professionals that some form of more explicit 

political education was appropriate for school children (Davies, 1999, p. 127). Davies 

(1999, p. 127) gives four reasons for this: the lowering of the age of majority in 1970 

to 18, meaning that sixth formers and others who had never received any formal 

political education could now vote; educational research that suggested that children 

were both exposed to, and affected by, political concepts and messages; generalised 

concerns about political ignorance amongst young people; and academic work 

analysing the importance of educational structures and the processes of teaching as 

well as the content of courses, which suggested the need for greater democratisation 

in educational establishments for the facilitation of more effective learning. Against 
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this background, the second major movement arguing for the merits of civic education 

developed: the Hansard Society and the Politics Association's `Programme for 

Political Education', which ran between 1974-1978. 

5.2.3 The Hansard Society, the Politics Association and Political Education 

The Hansard Society had been formed in 1944 to promote greater interest in, and 

knowledge of, parliamentary government in the UK. In 1969 it held a conference of 

politics teachers, drawn from schools, colleges, and universities, which led to the 

creation of the Politics Association, a professional body whose aim was to `raise the 

status and efficiency of teaching politics at the non-academic level' (Heater, 2004, 

p. 98). Two of its leading founding figures were the academics Derek Heater and 

Bernard Crick, the former encouraging the latter to become involved (Crick, 2006). 

Crick made clear his view that political education was essential for all students at 

secondary schools, principally so that they could develop the capacities to become 

critical citizens: 

`As a Professor of Political Studies, I am interested in political education at the 
secondary level of education because it should be there both in its own right and in the 
public interest, not as a feeder to the university Moloch. At some stage all young 
people... should gain some awareness of what politics is about. It is more important 
that all teenagers should learn to read newspapers critically for their political content 
than that they should have heard of Aristotle or know - may Heaven forgive us all - 
when the Speaker's Mace is or was over or under the table' (Crick, 1969, pp. 3-4). 

In 1974 the Hansard Society and the Politics Association were awarded a grant of 

£40,000 from the Nuffield Foundation, which enabled them to launch the ̀ Programme 

for Political Education' (Stradling, 1981, p. 94). The major publication that resulted 

from the initiative was entitled Political Education and Political Literacy, which was 
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published in 1978 and edited by Bernard Crick and Alex Porter. The report argued for 

the desirability of `political literacy' for all, arguing that `politics' should be taught 

through `issues' rather than `institutions'. The initiative focused on teaching political 

skills rather than just political knowledge (which it defined more broadly than the 

civics courses) and argued that access should be given to the development of `political 

literacy' for all students, not just the social or academic elites. Crick and Porter stated: 

`We see political literacy as more concerned with recognising accurately and 

accepting the existence of real political conflicts than with developing knowledge of 

the details of constitutional monarchy. Problems are prior to the institutions which try 

to resolve or contain them' (Crick and Porter, 1978, p. 32). Crick had earlier made his 

personal commitment to pluralism, the key concern of liberal theorists, clear, arguing 

for the inevitability in society of a wide range of different and competing individual 

and group interests. The aim of politics, for Crick, is to mitigate these differences as 

far as possible: 

`Politics arises from accepting the fact of the simultaneous existence of different 
groups, hence different interests and different traditions, within a territorial unit under 
a common rule... it marks the birth, or the recognition, of freedom. For politics 
represents at least some tolerance of differing truths, some recognition that 
government is possible, indeed best conducted, amid the open canvassing of rival 
interests. Politics are the public actions of free men' (Crick, 1962, p. 14). 

Nevertheless, the crucial point for the report of the political education programme was 

to situate a commitment to pluralism within a republican conception of citizenship, 

conceiving of political education almost exclusively in terms of political 

understanding and participation (in public affairs). The report argued that, `a person 

who has a fair knowledge of what are the issues of contemporary politics, is equipped 

to be of some influence, whether in school, factory, voluntary body or party, and can 
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understand and respect, while not sharing, the values of others, can reasonably be 

called ̀ politically literate" (Crick and Porter, 1978, p. 7). Crick and Porter made clear: 

`By political literacy we mean the knowledge, skills and attitudes that are necessary to 
make a man or woman both politically literate and able to apply that literacy. 
Knowledge alone is insufficient, for instance a person could be stuffed full of 
knowledge in an A-level `British Constitution' syllabus, could do well in an 
examination and score well in independent objective tests of information, but might 
nonetheless be incapable of or uninterested in expressing himself politically' (Crick 
and Porter, 1978, p. 31). 

So for Crick and Porter relevant political knowledge was necessary but not sufficient. 

What was important was applied knowledge; political action guided by knowledge. It 

follows for Crick and Porter that: `A politically literate person will then know what 

the main political disputes are about; what beliefs the main contestants have of them; 

how they are likely to affect him; and he will have a predisposition to try and do 

something about it in a manner at once effective and respectful of the sincerity of 

others' (Crick and Porter, 1978, p. 33). The crucial point then for Crick and Porter is 

that a politically literate person will be knowledgeable about major contemporary 

political disputes, will understand competing perspectives on important issues and 

will be prepared to take action themselves by engaging in political activity of one kind 

or another. Above all then, it is a republican approach which favours active 

citizenship, understood in terms of promoting political and social change rather than, 

say, simply engaging in voluntary work which does not seek to promote such change. 

The report was met with some enthusiasm by the then Secretary of State for 

Education, Shirley Williams. Crick and the then chairman of the Hansard Society, 

Kenneth Baker, asked Williams for financial support to develop in-service training for 

teachers interested in political education. However, she took the view that `it was too 
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close to a general election for her to make such a sensitive decision in fairness to her 

successor' (Crick, 2002b, p. 491). Moreover, the election of the Conservatives under 

Margaret Thatcher in 1979 dealt a massive blow to the political education initiative, 

which came to be viewed with deep suspicion by the Conservative government, 

fearing that such a school subject could lead to the political indoctrination of pupils by 

teachers. As a result, Crick refers to the Hansard Society and the Politics 

Association's political education initiative as representing `the false dawn' of 

citizenship education in the UK (Crick, 2000e, p. ix). 

5.2.4 Citizenship and Citizenship Education in the 1980s and 1990s 

In the event, the election of the Conservative government in 1979 did not actually put 

an immediate halt to the political education initiative. The Conservative politician 

Airey Neave had prior to his death a few weeks before the 1979 general election - 

Neave was killed by a car bomb in the House of Commons car park - been well 

disposed towards the political education programme (Crick, 2002b, p. 491). Moreover, 

the then Secretary of State for Education, Sir Keith Joseph, had also addressed a 

Politics Association conference and had expressed some support for the Hansard 

report. However, Joseph had argued first, that political education required an 

understanding of economic concepts and second, that political education should not 

be made compulsory in schools, only voluntary (Crick, 2002b, p. 491). However, the 

Conservative government over the next few years came to adopt a position that was 

highly sceptical of the need for, or value of, any form of political education. So 

concerned was the government about political indoctrination that in 1986 it introduced 

the Education Act (No. 2), which forbade the `promotion' of partisan political views 
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by teachers in schools. The very concept of any form of `political' education, 

including anti-racist studies, anti-sexist studies and women's studies, world studies, 

and peace studies, was also regularly attacked by Conservative sections of the press 

and by Conservative thinkers as both unpatriotic, especially ̀ within the context of the 

Cold War and traditional conceptions of British society' (Mycock, 2004, p. 12) and 

potentially politically biased (see e. g. Scruton, 1985). As Crick says, many in the 

Conservative party believed that political education was `mainly supported by 

socialists' (Crick, 2006). As Lawton (2000, p. 11) comments, `political education' was 

not deemed suitable by most Conservatives, although "citizenship education' might 

have been more acceptable', as it was more neutral sounding and had the potential to 

be used to emphasise `good' citizenship, i. e. the production of responsible, law- 

abiding citizens, rather than politically-active (and therefore potentially subversive) 

citizens. Nevertheless, as Robins and Robins (2000, pp. 131-132) note, `even the 

patriotic `crown, constitution and Conservatism' version of political education', 

(which harked back to the flawed Civics and British Constitution courses of the past) 

and was `supported by more liberal-minded Tories', was rejected by figures 

associated with the New Right. 

Active Citizenship 

Following Margaret Thatcher's famous (or infamous) claim (or normative ideal) that 

`there is no such thing as society' only `individual men and women' and ̀ families' in 

an interview in Woman's Own in 1987 (Thatcher, 1987), however, a notion of `active 

citizenship' was advanced by the then Home Secretary, Douglas Hurd, which was 

designed to `re-brand' the Conservative party (Heater, 2004, p. 99). Thatcher's 
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statement had echoed Nozick's (1974) argument that there was no responsibility on 

the part of individual citizens - through the state - to ensure that all citizens' basic 

needs are provided for - beyond protecting their rights to life, liberty (understood 

simply, and defectively, as just non-interference by others)4 and private property. In 

contrast to Thatcher's profoundly libertarian conception of citizenship, Hurd's (e. g. 

1988,1989) aim was to counter the view that the Conservative government was 

simply advancing an amoral or indeed immoral and socially divisive agenda of selfish 

individualism and gratuitous wealth accumulation. Whereas Thatcher seemed to 

believe that there was no such thing as social capital, or that if it did exist it ought to 

be undermined, Hurd advanced an agenda that attempted `to engender social cohesion 

in the face of growing concern about hooliganism and other forms of anti-social 

behaviour' (Lister, 1990, p. 14). Hurd took the view that: `It would be damaging if the 

official rhetoric of the party reflected solely the individualist philosophy of the Prime 

Minister' (Hurd, 2003, p. 400). He argued that three traditions underpinned the 

Conservative government's social policy: `the diffusion of power, civic obligation, 

and voluntary service - which are central to Conservative philosophy, and rooted in 

British (particularly English) history' (Hurd, 1988, p. 14). For Hurd: `A social policy 

founded upon ideals of responsible and active citizenship is compatible with free 

market economic policies' (Hurd, 1988, p. 14). The term `active citizenship' seems for 

4 This reflects a commitment to 'negative' liberty and a rejection of the notion of `positive' liberty. The 
distinction was famously made by Berlin (1969) who prioritised the former over the latter (although, 
unlike Nozick and Thatcher, he accepted that the latter was a form of liberty too). Berlin argued that, at 
a fundamental level, individual freedom means individuals being left alone to do what they want as 
long as in so doing they do not prevent others from doing likewise. Negative liberty then is often seen 
as being ̀ freedom from', i. e. the absence of outside interference by others, with positive liberty seen as 
being `freedom to', i. e. the exercise of one's freedom. However, as MacCallum argues, Berlin is 
mistaken in his attempt to distinguish between two concepts of liberty because there is in fact only one 
concept (although, of course, there may be numerous different conceptions of this one concept) - for 
any discussion of freedom inevitably involves a notion of an agent being `free from' a particular 
constraint or interference so that they are `free to' exercise their liberty. As MacCallum puts it, all 
debates about liberty are in reality debates about three variables, X, Y and Z, where X= an agent, Y=a 
preventing condition and Z= what one may do or become (MacCallum, 1991, p. 102; see also Swift, 
2001, pp. 52-54, and for three useful distinctions between conceptions of liberty, Swift, 2001, pp. 55- 
68). 
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Hurd and other Conservatives sympathetic to his initiative, such as John Patten, then a 

Minister at the Home Office, to encapsulate two views on citizenship. First, those 

whose taxes had been significantly reduced in the previous few years had a moral 

duty to put something back into `society'. They should not be forced through taxation 

to do this, but instead encouraged to do so. Second, young people ought, Hurd and 

Patten argued, to be encouraged to be good citizens by undertaking voluntary work 

and helping those less fortunate than themselves. Patten was especially keen that 

young professionals should undertake voluntary work. He argued: 

`It is not possible to expect that all citizens can be active citizens. But, in particular, I 
believe there is more that the 25 to 45 age group can do. In this age group, after all, 
are some of the prime beneficiaries of 10 years of unparalleled prosperity' (The 
Independent, 1989). 

In reality, however, Hurd was advancing a mixed agenda, trying to integrate a `High 

Tory' notion of `noblesse oblige' (New Statesman, 1988, p. 3) - with the most 

prosperous members of society having a moral obligation to care about the well-being 

of less fortunate subjects - with something of a conservative communitarian 

approach, arguing that all citizens who were able to take more responsibility for 

themselves and others ought to do so: in other words, that primary responsibility for 

society's problems did not lie with the government, but rather with the community (or 

communities). Yet the principal objects of Hurd's and Patten's exhortations to duty 

were clearly the wealthiest members of society, those who had gained the most from 

the Conservative government's tax-cutting agenda - but their duty was not conceived 

of by Hurd as involving the payment of higher taxes (Lister, 1990, p. 15). Hurd's 

`attempt to graft a sub-Disraeli appendix onto Thatcherism's body politic' as the New 

Statesman noted, was ̀ plainly doomed' (New Statesman, 1988, p. 3). As Stuart argues, 
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Hurd's belief that free-market economics was compatible with active citizenship 

`simply did not work during the 1980s' (Stuart, 1998, p. 162), for: `The 1980s cult of 

the individual and the accumulation of wealth' (Stuart, 1998, p. 163) enthusiastically 

promoted by Conservative governments and their supporters, undermined notions of 

civic cohesion and altruism that some members of the party such as Hurd now 

professed to be concerned about. In short, Hurd's philanthropic notion of `citizenship' 

was deeply flawed, bringing to mind the picture of a minority of `citizens' cast in the 

image of Lady Bountiful, providing charity to the massed ranks of grateful subjects 

(Ignatieff, 1978, p. 116; see also Lister, 1990, p. 17). As Hugo Young (Young, 1988) 

argued, Hurd's notion of active citizenship `as the agent of renewal for the social 

cohesion he sees as distressingly absent' stood in embarrassing contrast with his 

government's actual track record on policy. Whatever (uneven, short term) economic 

benefits may have accrued from policies such as lowering income taxes (especially of 

the very wealthy), shifting from direct to indirect taxation, reducing the real value of 

some social security or welfare benefits, privatising public companies, including 

several major utilities, and closing industries deemed inefficient, the Conservative 

government's ̀ hierarchy of values which its actions if not its words attest to, renders it 

pretty well ineligible to respond to genuine demands for the enhancement of 

`community' or the expansion of `citizenship". As Young put it, the Conservative 

government had, 

`spent a decade deriding and destroying, as far as it was able, the idea of collective 
action in the social or economic field. Its economic philosophy rested on the 
axiomatic premise of market sovereignty and the virtue of individual enrichment: the 
only mechanism, said the Thatcherites, which could regenerate the British economy. 
Every economic decision, whether to remove controls or lower taxes or sell off state 
monopolies, strove to reflect that rule. By single-minded persistence, the Government 
has established that the limit of the citizen's interest to it is twofold: as voter and as 
consumer' (Young, 1988). 
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In other words, Hurd's active citizenship initiative represented not as he believed, the 

apotheosis of citizenship, but rather a half-hearted and belated attempt to address its 

negation in the ideology of the Conservative government - for whom the citizen had 

already been replaced by the utility-maximising consumer. 

The Introduction of the National Curriculum 

`Citizenship', albeit in Hurd's case a highly inegalitarian version of the concept, had 

now very much entered the public, political discourse. In fact, Ralf Dahrendorf 

claimed that the 1990s was the `decade of the citizen' (Keane, 1990, cited in Davies, 

1999, p. 130). Although it was not made compulsory, citizenship education was also 

on the agenda. Against this background, the National Curriculum Council named 

citizenship as one of the five cross-curricular themes of the National Curriculum in 

1990 (NCC, 1990a) along with: economic and industrial understanding, careers 

education and guidance, health education, and environmental education (see NCC, 

1990b, for a discussion of `education for citizenship'). The Conservative 

government's introduction of a centrally directed National Curriculum two years 

earlier, following the Education Reform Act of 1988, had helped promote the idea of 

universalism, of all children being taught some of the same core subjects. Kenneth 

Baker (who was to become a member of the Advisory Group on Citizenship) and who 

was at that time Secretary of State for Education, had overseen the production of the 

cross-curricular advisory papers. According to Crick, Baker had been in favour of 

making citizenship a compulsory subject in the National Curriculum. However, 

Margaret Thatcher simply said ̀ no' (Crick, 2003, p. 18) and so citizenship remained a 

non-statutory, optional part of the curriculum. Moreover, the ̀ rationale for the choice' 
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of the cross-curricular subjects was never made absolutely clear (Watkins, 1995, 

p. 123) and following the Dearing Review in 1993 (SCAA, 1993) and the great 

priority given to the teaching and assessing of the National Curriculum subjects, 

cross-curricular themes such as citizenship were largely ignored (Whitty, Rowe and 

Aggleton, 1994). 

The Speaker's Commission on Citizenship 

Despite the lack of impact in schools made by citizenship as a cross-curricular theme, 

a number of different factors helped to keep citizenship and citizenship education on 

the political agenda during the 1990s (see Heater, 2004, pp. 94-99). Of particular note, 

was the creation of the Speaker's Commission on Citizenship in December 1988. The 

Community Service Volunteers (CSV), an organisation that had been campaigning for 

the value of voluntary work and community involvement since 1962, was closely 

involved in the creation of the Commission, which produced a report entitled 

Encouraging Citizenship in 1990 (HMSO, 1990). The CSV's Executive Director, 

Elisabeth Hoodless, served as deputy chair on the Speaker's Commission and later 

served on the Advisory Group on Citizenship. In his foreword to the report, the then 

Speaker of the House, Bernard Weatherill, expressed his concern that many of the 

young people he met when showing them round the House of Commons ̀ have little 

idea of how they are governed, nor what part they themselves might play in that 

process' (HMSO, 1990, p. v). Weatherill stated his belief that `citizenship, like 

anything else, has to be learned. Young people do not become good citizens by 

accident, any more than they become good nurses, or good engineers, or good bus 

drivers, or computer scientists' (HMSO, 1990, p. v). The Commission was therefore 
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set up `to consider how best to encourage, develop and recognise Active Citizenship 

within a wide range of groups in the community, both local and national, including 

school students, adults, those in full employment as well as volunteers' (HMSO, 

1990, p. ix). The report was published by the Stationary Office, which Hoodless 

argues added to its gravitas, as `it looked tremendously official' - and it proved 

popular, eventually selling out. Hoodless notes: `You can only get photocopies now' 

(Hoodless, 2006). 

The Commission's report, although not addressing in great detail the issue of 

citizenship in schools, did make clear its commitment to a form of citizenship 

education (HMSO, 1990, pp. 101-105). The report advances a different version of 

political literacy to that advocated by the political education programme of the 1970s, 

arguing that such education should involve young people being taught a variety of 

skills, including `the capacity to debate, argue and present a coherent point of view' 

(u1MSO, 1990, p. 38). The Commission envisaged its role as trying to promote a 

greater degree of political participation amongst British citizens. It went as far as to 

argue that: `The participation of citizens in their society is both a measure and a 

source of that society's success: democracy and involvement are not, and should not 

be, reducible to the narrowly political, but concern the very `business of life" 

(HMSO, 1990, p. 42). However, the Commission's report owed more to a 

communitarianism of the political right than a republican conception of citizenship. It 

argues that citizenship should involve `experience within the community' as `an 

encouragement to make a voluntary contribution in later life' and `social 

responsibility' (HMSO, 1990, p. 38), and it was clear that the participation it 

envisaged was to be confined within the boundaries prescribed by the already existing 
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constitutional arrangements of the British Parliamentary system of government, which 

was clearly held in considerable esteem by the Commission. It did recommend ̀ a 

review and codification of the law relating to the legal rights, duties and entitlements 

of citizens in the United Kingdom' (HMSO, 1990, p. xvi) but did not propose any 

substantial constitutional reforms to the relationship between the state and citizen 

beyond this. 

The Commission was concerned to `propose practical ways in which our participatory 

arrangements can be strengthened so that they remain efficient rather than simply 

dignified, or ceremonial, parts of the constitution' (HMSO, 1990, p. xv). The aim was 

to promote activities such as voluntary work, voting in elections, and so on so that 

democracy and society could function better. There was no sense that citizens had any 

moral obligation, for example, to engage in political participation, say through taking 

part in demonstrations, to challenge bad laws (Crick, 2002b, p. 493). Such activities 

were an anathema to the Commission, which was interested only in strengthening the 

already existing `participatory arrangements' of Parliament rather than more 

genuinely participatory (and therefore potentially more subversive) political activities 

outside Parliament and beyond volunteering or voting. For, as Chapter 2 made clear, 

citizenship is not synonymous simply with volunteering on either of the two 

fundamental (liberal and republican) understandings of the concept. As Crick argues, 

from a republican perspective: ̀ All active citizenship involves volunteering, but not 

all volunteering involves active citizenship' (Crick, 2002b, p. 488). As Crick says, 

volunteering can only become active citizenship ̀ when the volunteers are well briefed 

on the whole context, given responsibility about how to organize their actions, and 

debriefed afterwards in the classroom or listened to in a formal meeting about whether 
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they think it could have been done better' (Crick, 2004, p. 83). Citizenship, certainly 

on a republican understanding, requires `a knowledge base', involves various 

activities in the public realm of society, which develop `skills of discovery and 

advocacy' and includes an attempt `to influence local authorities, councillors, the 

police or whoever may be relevant' (Crick, 2004, p. 83). 

Interest Groups, Think-Tanks and Political Developments 

As with Hurd's limited notion of active citizenship, the rather conservative and 

communitarian approach of the Speaker's Commission served to keep citizenship (or, 

at least, a discourse of `citizenship') very much on the political agenda, especially the 

party political agenda. Elisabeth Hoodless stresses the continuities between the setting 

up, and the report, of the Speaker's Commission and the ultimate introduction of 

citizenship lessons in schools 12 years later, noting that Blunkett was on the 

Commission: `David Blunkett had taken an interest and we kept him interested' 

(Hoodless, 2006). In addition to the Speaker's Commission on Citizenship and the 

continuing efforts of the CSV to promote the value of voluntary work, the late 1980s 

and the 1990s also saw the creation of several interest groups and think-tanks 

concerned with issues around citizenship and citizenship education. Bernard 

Weatherill went on, in 1992, to found the Institute for Citizenship to promote young 

people's skills, knowledge and understanding of citizenship (defined, in particular, in 

terms of knowledge of political institutions, harking back to civics teaching). Also of 

note at this time was the work of the Citizenship Foundation, which had been 

established in 1989 by Don Rowe, Tony Thorpe and Andrew Phillips, to promote the 

engagement of individuals in the community through education about the law, 
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democracy and society, having developed out of the 1984 Law in Education Project 

initiated by Andrew Phillips, who later became a Liberal Democrat peer. A few years 

later, in 1993, Martin Jacques and Geoff Mulgan founded the Demos think-tank. 

Jacques and Mulgan had previously worked respectively as editor of, and a regular 

contributor to, the magazine Marxism Today, the theoretical journal of the Communist 

Party of Great Britain. The magazine had developed and propagated the influential 

notion of `new times' to denote a fundamental shift in the nature of contemporary 

society and capitalism, especially within the context of globalisation, which it argued 

required the development of a modernised version of social democracy (see e. g. Hall 

and Jacques, 1989). Demos quickly gained a reputation as being a favourite think-tank 

of Tony Blair (see e. g. Cohen, 1997, p. 20). In 1995 it published an influential 

pamphlet co-written by Mulgan on political apathy amongst young people (Wilkinson 

and Mulgan, 1995), and Mulgan went on to work for the New Labour government as 

Head of the Performance and Innovation Unit at the Cabinet Office. 

At the same time, the 1990s saw the publication by all three main parties of citizens' 

charters, which aimed to improve public services. However, these had a strongly 

consumerist focus, especially that of the Conservative government, which aimed to 

ensure that a range of public-sector bodies such as the police, the health service, 

schools, local authorities and so on provided consumers with improved services 

through the publication of service standards and the monitoring of performance. The 

government also hoped that the Charter would increase the choice available to 

consumers, make public sector organisations more accountable to them, and provide 

improved value for money for taxpayers. The Conservative government's Citizen's 

Charter spoke of giving `the citizen a better deal through extending consumer choice 
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and competition' (HMSO, 1991, p. 4). The then Prime Minister, John Major, took the 

view that since `taxpayers paid in advance for public services through compulsory 

deduction of tax from their income or through taxes added to the cost of their 

purchases' he `believed they deserved the same high-quality service they would have 

expected if they paid cash on the nail' (Major, 1999, p. 245). The Labour party was 

also influenced by a dual discourse of citizenship and consumerism, with its own 

Citizen's Charter subtitled `Labour's better deal for consumers and citizens'. Labour 

was keen in its charter both to ensure consumer choice and protect citizens' rights - 

such as the right to the greatest possible choice in the provision of goods and services 

by private and public organisations and the right to be treated equally without 

discrimination on the grounds of ethnicity, gender or disability. However, the fact that 

`consumers' and `citizens' are differentiated marks an important distinction with the 

Conservative government's treatment of the two concepts as synonymous (see Labour 

Party, 1991). The Liberal Democrats put forward a ten-point plan to develop a 

`Citizens' Britain'. The party focussed more on citizenship and less on consumerism 

than the two other parties. It argued for: A Bill of rights as part of a written 

constitution; the Single Transferable Vote system of proportional representation for 

elections; Freedom of information; a Human Rights Commission; Devolution to the 

nations and regions; entitlement to education, housing and welfare; a Citizens' 

income; Employees' rights to participation and profit-sharing; Consumer power in the 

public and private sectors through increased competition, regulation and information; 

and accountable and responsive local government (Liberal Democrats, 1991). The 

1990s also saw the rise of the constitutional reform movement and, in particular, the 

efforts of Charter 88 to promote reforms to the relationship between the citizen and 

the state and between citizens through proposals such as a bill of rights, a written 
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constitution, and devolution (for an analysis of the development and influence of 

Charter 88, see Evans, 1995). 

In addition, the 1990s saw several high profile murders - those of the toddler James 

Bulger in February 1993 by two ten year-old boys, the racist killing of black student 

Stephen Lawrence in April 1993, and the fatal stabbing of head teacher Philip 

Lawrence in December 1995. Frances Lawrence, the wife of Philip Lawrence, argued 

in her `manifesto for the nation' in a newspaper article in 1996 in favour of `lessons in 

good citizenship', which- she argued should `begin very early in a child's school 

career' so as to develop in them a sense of responsibility. Lawrence argued that: 

`Schools should inculcate an appreciation of the civic bond, the respect we owe to 

others and the duties we owe to society' (Lawrence, 1996). The Macpherson Inquiry 

into the killing of Stephen Lawrence, published in 1999, and which described the 

Metropolitan police as `institutionally racist', made a number of recommendations 

aimed at tackling racism. Amongst these were: `That consideration be given to 

amendment of the National Curriculum aimed at valuing cultural diversity and 

preventing racism, in order better to reflect the needs of a diverse society' (HMSO, 

1999, p. 334). Blunkett responded to the Macpherson report by arguing that this 

recommendation was already being addressed through the proposed introduction of 

citizenship lessons in schools. Blunkett stated: 

`The tragedy of Stephen Lawrence's death shows how much more needs to be done to 
promote social justice in our communities. This is about how we treat each other and, 
importantly, how we learn to respect ourselves and one another as citizens. That 
learning comes from within the home, at school and the wider community. That is 
why we are promoting the teaching of citizenship at school, to help children learn how 
to grow up in a society that cares and to have real equality of opportunity for all' 
(Blunkett, 1999). 
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The following year the Parekh report (Runnymede Trust, 2000) argued that 

citizenship education ought to be used to teach human rights principles and promote 

anti-racism. It stated: ̀ We recommend that education for citizenship include human 

rights principles; stress on skills of deliberation, advocacy and campaigning; 

understanding of equality legislation; and opposition to racist beliefs and behaviour' 

(Runnymede Trust, 2000, p. 149). Also of significance in the years immediately prior 

to the election of Labour in 1997 was the work of the predecessor to the 

Qualifications and Curriculum Authority (QCA), the School Curriculum and 

Assessment Authority (SCAA). Against a background of concern about a perceived 

decline in moral standards, in particular amongst young people, the SCAA had 

convened a National Forum for Values in Education and the Community in England 

in 1996, which was chaired by Marianne Talbot (who was to become a member of the 

AGC). The SCAA was primarily concerned with social and moral responsibility, 

rather than with community involvement or political literacy, and in January 1996 the 

SCAA conference ̀Education for Adult Life: the Spiritual and Moral Development of 

Young People' considered how spiritual and moral development could be promoted 

through school subjects and through the ethos of the school (see SCAA, 1996). 

5.2.5 The Labour Party and Political Participation 

There is then a significant historical context to the citizenship education initiative as 

well as an important social and ideational context within which citizenship emerged 

as a salient concept in British politics. However, it is also important to emphasise that 

debates inside the Labour party about political participation and democracy, within 
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and beyond the party, have a very long history - as old in fact as the Labour 

movement itself (Barrow and Bullock, 1996). 5 And as Fielding, Thompson and 

Tiratsoo make clear, the Labour party in the 1940s was committed not just to various 

economic and social reforms - such as nationalisation, the creation of the National 

Health Service, and industrial planning - designed to improve the material position of 

the vast majority of citizens, but also to promoting moral change in society. For key 

figures within the party believed that without such a change, the policies that Labour 

introduced would not be able to work properly and thus would not bring about 

socialism. However, since the Labour party had -developed within the British 

constitutional framework and since the party's historical tradition was marked by 

attempts to promote the rights and freedoms of ordinary citizens, the aim of 

promoting a commitment to socialism amongst British citizens was to be achieved 

within Britain's already existing constitutional arrangements. The party leadership 

believed that there was no need for these to be reformed (Fielding, Thompson, and 

Tiratsoo, 1995). 6 

During the 1960s, however, an increasing number of revisionists within the party, 

such as John Mackintosh and David Marquand, began arguing that Labour placed too 

much emphasis on economic and social equality and not enough on the promotion of 

political participation - on outcomes rather than processes. The party leadership made 

a limited response to such concerns, and increased participation was discussed in a 

range of areas, including industrial planning, devolution, and within the party itself 

(Fielding, 2003). Later the Social Democratic Party (SDP), in which Marquand had 

See Barrow and Bullock (1996) for a survey of the influence of democratic ideas on the British left 
prior to 1914. 

See especially Chapter 4. 
See especially Chapter 8 for an analysis of Labour's response to such demands. 
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played a leading role in forming in 1981, advocated a range of constitutional reforms 

- such as proportional representation for elections, increased democracy in trade 

unions, the introduction of a bill of rights, and devolution - designed to better 

represent British citizens and enable them to engage more effectively in political 

participation. And Marquand went on to argue in his influential book The 

Unprincipled Society (Marquand, 1988) for the importance of political participation in 

the public realm of society both as a means of enabling citizens to realise common 

goods and of facilitating more effective policy-making, with governments gaining 

consent for proposed changes to policy rather than trying to impose unpopular 

policies on the populace. -- 

5.2.6 The Labour Party and Citizenship Education 

Although Neil Kinnock, the then Shadow Education spokesperson, had commented 

favourably on political education in 1979 (Whitty, 1979, cited in Stradling, 1981, 

p. 90), as Shirley Williams had when Education Secretary, prior to the late 1980s and 

early 1990s, the Labour party showed very little interest in introducing either political 

or citizenship lessons in schools. In a Green Paper on Education in Schools, published 

in 1977, the Labour government had stated: 

`In addition to their responsibility for the academic curriculum, schools must prepare 
their pupils for the transition to adult and working life. Young people need to be 
equipped with a basic understanding of the functioning of our democratic political 
system, of the mixed economy and the industrial activities, especially manufacturing, 
which create our national wealth' (HMSO, 1977, para 10.9, cited in Stradling, 1981, 
p. 89). 
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However, as Stradling notes, the key concern of Labour at this time was simply with 

`generating support for the political system and the mixed economy' (Stradling, 1981, 

p. 89). In the early 1980s the emphasis in Labour party documents is on first, 

protecting and enhancing citizens' welfare and democratic rights and second, 

promoting their responsibility to engage in political participation, principally to 

defend and extend these rights. For example, Labour's Programme 1982 (Labour 

Party, 1982) and the party's 1983 manifesto The New Hope for Britain (Labour Party, 

1983), argued in favour of increasing expenditure across a range of policy areas 

including health, housing, pensions and child benefits. Both documents also make 

clear Labour's aim to enhance citizens' democratic rights. The party at this time 

favoured the abolition of the House of Lords (Labour Party, 1982, p. 206), devolution 

to Scotland (Labour Party, 1982, p. 209) and a Freedom of Information Act (Labour 

Party, 1982, p. 208). The commitment to participatory democracy is made clear in 

Democratic Socialist Aims & Values (1988). In this document Labour argues that the 

state must not only ensure that it does not act as a barrier to the exercise of citizenship 

but indeed must play a more positive role to ensure that individuals `possess the 

economic and political strength' (Labour Party, 1988, p. 3) to exercise their citizenship 

rights. The document also appears to grapple, although not explicitly, with a notion of 

citizenship education and political literacy, arguing that a participatory democracy 

requires well informed citizens, able to engage in political participation in society: It 

argues that, 

`the key to effective participatory democracy is not just the safeguarding of 
democratic institutions. It requires that everyone in our society is informed and 
confident about their rights. Men and women must have access to the institutions 
which represent their interests, and must be able to articulate their views and have 
access to the information which would allow them to exercise every opportunity to 
influence all decisions which affect their lives' (Labour Party, 1988, p. 7). 
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In Meet the challenge make the change, published in 1989, Labour mentions the 

possible inclusion of citizenship education in the National Curriculum. Labour 

complains that the National Curriculum `is too rigid, and too prescriptive' (Labour 

Party, 1989, p. 48) and suggests that citizenship education is one of a number of 

subjects that may be appropriate for schools to teach, although its clear priority is 

personal and social education and the primary concern in this context for Labour is 

with the good behaviour of schoolchildren rather than with political literacy or active 

citizenship. Labour argues that: 

`The range of "foundation" subjects should not be prescriptive. Schools should offer a 
wide range of subjects at appropriate stages. These could include careers education, 
education for citizenship, classics, home economics and, most importantly, personal 
and social education. Such education promotes the values of mutual respect, self- 
discipline and social responsibility which underlie good behaviour' (Labour Party, 
1989, p. 48). 

Citizenship education is then at this time seen as just one of a number of extra 

subjects that can be taught in schools and is not identified as being in any way a 

priority at this stage. However, by the mid 1990s citizenship education was mooted by 

Labour as a definite possibility. The party at this time argued that it was essential that 

schools did not merely teach children how to pass exams but rather that they had an 

important role to play in `empowering individuals' to be `active citizens'. Labour 

argued that: 

`A whole series of changes - economic, technological and cultural - has presented us 
with the opportunity of building a genuinely learning society -a society in which all 
individuals can fulfil their potential as active citizens in a prosperous, civilised, and 
caring community' (Labour Party, 1994, p. 3). 
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Opening doors to a learning society doesn't spell out what Labour means by `active 

citizens' but it does argue that the concept represents rather more than mere 

consumerism, perhaps an implicit distancing by the Labour party from Douglas 

Hurd's use of the term in the late 1980s. Labour argues in this document that: 

`As a society we must understand that education is not just about learning facts and 
passing tests, it is about empowering individuals. It is the foundation of a healthy 
democracy, and central to overcoming the notion that citizens are no more than 
passive consumers' (Labour Party, 1994, p. 3). 

The document argues further that the National Curriculum should, amongst other 

things, `encourage a critical understanding of the responsibilities of citizenship' 

(Labour Party, 1994, p. 15). By this time Labour was becoming increasingly explicit in 

its support for the introduction of citizenship education in schools. The party argued 

in a policy document published in 1995, Diversity and Excellence, that as well as 

aiming `to attain the highest standards of achievement' and `to foster a love of 

learning and promote educational development' the task of schools is also to `assist 

children to develop a moral framework, to help character-building and to promote an 

understanding of the world around them'. The document is clear that: `Schools should 

encourage initiative and foster citizenship' (Labour Party, 1995a, p. 5). Labour was 

even more explicit in its commitment to citizenship education in another policy 

document published in 1995. In Excellence for Everyone the party stated that it was 

`keen to examine the role of citizenship education in the curriculum' (Labour Party, 

1995b, p. 30). According to David Blunkett, the then Shadow Education Secretary, he 

had `put that in personally'. Blunkett makes clear that in that document he was 

attempting to link a concern with standards in education ̀ with a broader view of how 

education influences the world, not just the well-being of the individual and their 
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achievement' (Blunkett, 2006b). Interestingly, the document outlines a three strand 

approach to citizenship education, which in fact closely mirrors the three strands of 

citizenship education outlined three years later by the Advisory Group on Citizenship 

in its report (DFEE/QCA, 1998, p. 11) of social and moral responsibility, political 

literacy and community involvement. The document argues that through citizenship 

education first, `we can foster confidence and responsibility', second encourage 

`young people to understand and respond to the world around them - including an 

understanding of the workings of democracy and the personal and power relationships 

which exist in the wider community'. And third, Labour argues: `Participation in 

community activities is-a major contribution to the life of the community and to the 

inter-connection between the neighbourhood and the school itself' (Labour Party, 

1995b, p. 30). 

5.3 Ideational Context 

At the same time as citizenship was becoming an increasingly important idea in 

British politics at the beginning of the 1990s, the-Labour party had gradually become 

more sympathetic to some of the constitutional reforms called for by the SDP/Liberal 

Alliance and its successor, the Liberal Democrats. Following its fourth election defeat 

in a row in 1992, Labour continued the process of organisational and ideological 

change, initiated by Neil Kinnock, continued by John Smith, and intensified after 

Smith's death and the election of Tony Blair as party leader in 1994. Before Blair's 

election as leader, Labour had already jettisoned several of its key policies of the early 

1980s, such as commitments to repeal trade union reform legislation, withdrawal from 

the European Union, implementation of unilateral nuclear disarmament, and wide- 
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ranging nationalisation. After briefly expressing an interest in the concept of 

`stakeholding' (see Hutton, 1995,1998), communitarian sentiments, as the following 

sections will show, particularly those consistent with the understanding of citizenship 

advanced by Amitai Etzioni (summarised in 4.4.3), became an important element in 

the development of New Labour's political philosophy (Etzioni, 1995a; 2003, pp. 319- 

326), as has a commitment to situating its policies within a broad acceptance of the 

`neo-liberal paradigm' (Hay, 1997,1999). 

5.3.1 Communitarian Citizenship 

During the post-war period until the late 1980s/early 1990s, the Labour party had 

been strongly influenced by T. H. Marshall's (1950) famous conception of citizenship 

as being underpinned by a commitment to protecting and developing individual 

citizens' civil, political and social rights (Marquand, 1992). However, New Labour 

has advanced a strong rhetorical commitment to maintaining and strengthening the 

`community', at the same time, consistent with the concerns of Etzioni's 

`communitarian network', rejecting the notion of unconditional rights and instead 

linking rights with responsibilities. 

Tony Blair has outlined his core values as: `equal worth, opportunity for all, 

responsibility and community' (Blair, 1998, p. 3). Speaking in the aftermath of the 

killing of the toddler James Bulger in 1993, Blair linked the murder with the 

breakdown of community, which in turn rested on the importance of the family, seen 

by Blair as sustaining strong communities: 
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`I have no doubt that the breakdown of law and order is intimately linked to the break- 
up of a strong sense of community. And the break up of community in turn is, to a 
crucial degree, consequent on the breakdown in family life. If we want anything more 
than a superficial discussion on crime and its causes, we cannot ignore the importance 
of the family' (cited in Hughes and Mooney, 1998, p. 68). 

Blair has criticised what he perceives as the individualism of the conception of 

citizenship outlined by Rawls (summarised in 4.4.1) arguing: `The Left was 

captivated by the elegance and power of Professor John Rawls's Theory of 

Justice... But it is derived from a highly individualistic view of the world' (Blair, 

1996c). 8 Blair views citizenship primarily in terms of a citizen's relationship with 

other members of their community and, more precisely, the responsibilities citizens 

have to each other. Blair says in his foreword to New Labour's 1997 general election 

manifesto that: `I want a Britain that is one nation, with shared values and purpose' 

(Blair, 1997b, p. 1). For Blair, British citizens are all members of `one nation, one 

community' (Blair, 1996c) and he states: 

`For myself, I start from a simple belief that people are not separate economic actors 
competing in the market place of life. They are citizens of a community. The identity 
of an individual comes through his relationship with others. We are social beings, 
nurtured in families and communities and human only because we develop the moral 
power of personal responsibility. Our relationships with and commitments to others 
are not add-ons to our personalities. They make us who we are. Notions of mutuality 
and interdependence are not abstract ideas: they are facts of life' (Blair, 1996c). 

It would seem that, for Blair, an `individualistic view of the world' needs to be 

replaced by an emphasis on the extent to which citizens are `social beings' and 

members of `communities'. As such, they have both rights and responsibilities. Blair 

8 Blair claims to have been strongly influenced not only by contemporary communitarianism but also 
by the Christian socialism of the philosopher John Macmurray, which similarly emphasised the extent 
to which individuals are interdependent and situated within communities (Rentoul, 2001, pp. 42-43; see 
e. g. Macmurray, 1995a, 1995b). However, unlike Blair and New Labour, Macmurray was highly 
critical of the inequality wrought by capitalism and was strongly committed to material equality (see 
Levitas, 2005, pp. 105-111 for a discussion). 
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has argued for `a new concept of citizenship, in which rights and responsibilities go 

together and where we cease to posit an entirely false choice between social and 

personal responsibility' (1996a, p. 218). Blair argues: ̀A modern notion of citizenship 

gives rights but demands obligations, shows respect but wants it back, grants 

opportunity but insists on responsibility' (1996a, p. 218). For Blair, communities need 

to be regenerated because individual citizens are best able to flourish and realise their 

potential within strong families and strong communities. `We all depend on collective 

goods for our independence; and all our lives are enriched - or impoverished - by the 

communities to which we belong' (Blair, 1998, p. 4). Similarly, for Blunkett: `We do 

not enter life unencumbered by any community commitments, and we cannot live in 

isolation from others' (Blunkett, 2001, p. 19). 

This represents a clear rhetorical shift from the emphasis in Marshall (1950) on the 

responsibilities of the community - through the state - towards individual citizens, in 

favour of an emphasis on the duties or responsibilities of citizens themselves towards 

the wider community. It also marks a rhetorical shift from the individualism of 

Thatcherism but arguably a strong degree of rhetorical continuity with Hurd's `active 

citizenship' initiative of the late 1980s. Giddens echoes Etzioni and Blair, arguing that 

`no rights without responsibilities' should be `a prime motto for the new politics' 

(Giddens, 1998, p. 65, emphasis in original) and, indeed, the rewritten version of 

Clause Four of the Labour Party's constitution states that `the rights we enjoy reflect 

the duties that we owe'. For Giddens: ̀ The theme of community is fundamental to the 

new politics, but not just as an abstract slogan... ̀Community' doesn't imply trying to 

capture lost forms of local solidarity; it refers to practical means of furthering the 

social and material refurbishment of neighbourhoods, towns and larger local areas' 
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(Giddens, 1998, p. 79). The `community' is thus regarded by key New Labour figures 

as being at the heart of the party's political agenda. Blair, like Hurd (Hurd, 1988, 

p. 14), believes that there is no inconsistency between arguing in favour of the 

importance of community, whilst also enthusiastically embracing the free market. 

Blair is unambiguous: `Politics in all countries today is about how to combine 

dynamic markets with strong communities' (Blair, 2001). 

It is important to distinguish between rhetoric and reality, and the extent to which 

New Labour has really been influenced by `communitarianism' has been questioned. 

Hale (2006), for example, argues very persuasively that the policies put forward by 

New Labour in government do not by any means unproblematically correspond to the 

policies favoured by various writers often labelled `communitarian', such as Etzioni, 

Macmurray, Sandel, and Maclntyre. It should be said that different `communitarian' 

thinkers have very different normative preferences, and in some cases don't even 

accept the label `communitarian' as applied to themselves (e. g. Maclntyre, 1994). 

Nevertheless, it does not logically follow from this observation, or from Hale's 

analysis, that New Labour's `communitarianism' is therefore a ̀ myth', as Hale (2006) 

argues. New Labour's communitarianism is akin to Thatcherism's libertarian embrace 

of the free market. Thatcherism's rhetorical commitment to the free market and to the 

desirability of as small a state as possible in fact manifested itself, contra 

libertarianism, in the maintenance of a powerful state, which was required precisely to 

impose free market policy (Gamble, 1988). However, it does not follow that it 

therefore makes no sense to draw attention to the individualist, libertarian sentiments 

and aspirations that formed an important part of Thatcherite ideology. In a similar sort 

of way, as section 5.3.2 explains, New Labour's communitarian rhetoric has 
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manifested itself in a particular, individualistic, understanding of the duties it believes 

are owed by citizens to other members of the community, as it has sought to find a 

third way between social democracy and neo-liberalism. However, it is not that New 

Labour's communitarianism is therefore best viewed as a `myth' as such. Rather, it 

has advanced a particular set of beliefs about the importance of a conception of 

`community', to which `communitarian' would seem a reasonable label to attach, that 

places a strong emphasis on the duties of individual citizens to the community, and 

which are contrasted rhetorically with what is taken as Thatcherism's libertarian 

notion of individual citizens as no more than atomistic economic actors. The 

understanding of `community' advanced by key New Labour figures, such as Blair, 

Blunkett and Giddens, is not clearly spelled out in any kind of detail. However, what 

unites them is the communitarian rhetoric they deploy, critiquing the perceived 

`individualist philosophical anthropologies' of liberal thinkers such as Rawls (Miller, 

2000c, p. 101). As Driver and Martell argue, ̀ the notion of community was central to 

New Labour's post-Thatcherite politics as it developed in the mid-1990s' (Driver and 

Martell, 2006, p. 46). The concept was crucial for New Labour, `in the sense that it 

combined a critique of post-war social democracy with a critique of liberalism - both 

the North American rights-based liberalism associated with John Rawls and the neo- 

liberalism associated with F. A. Hayek' (Driver and Martell, 2006, p. 46). As Driver 

and Martell argue, New Labour `mixes acceptance of Thatcherism with a reaction to it 

through communitarian sentiments' (Driver and Martell, 1998, p. 184). More 

precisely, it advances a communitarianism of the political right that places a strong 

emphasis on the duties of individual citizens to the community, consistent with its 

broad embrace of the logic of neo-liberalism. 
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5.3.2 Neo-Liberal Economic Orthodoxy 

Despite Blair's strong rhetorical break with Thatcherism's treatment of citizens as 

simply individual `economic actors competing in the market place of life', New 

Labour in government has situated its social and economic policies within the 

boundaries prescribed by the financial and monetary orthodoxy of neo-liberalism that 

the party had previously been keen to distance itself from and which underpinned 

Thatcherism (Hay, 1999). The Labour party had in the past been committed to a 

mixed economy of both private and public ownership, combining a pragmatic 

acceptance of both the market and state intervention. However, in power the New 

Labour government has not pursued interventionist industrial policies. It has not been 

concerned with attempting to expand demand or productive capacity. Instead it has 

been primarily concerned, in line with macroeconomic orthodoxy, to ensure low 

inflation. One of its first steps was to signal its desire to pursue policies of low 

inflation through handing over responsibility for setting interest rate levels to the 

Bank of England (Driver and Martell, 2002, pp. 27-28). It has sought to exercise 

caution in fiscal policy, and has kept a firm grip on public expenditure, consistent 

with its promise not to tax and spend - in fact sticking to the previous Conservative 

government's spending plans during its first two years in power after 1997 (Driver 

and Martell, 1998, p. 64). Labour has not only come to accept the market economy, it 

has positively encouraged entrepreneurialism, argues that it has no role in ensuring 

full employment or nationalising industry, and has rejected Keynesian demand 

management and industrial planning. The party has been concerned not to introduce 

policies that contradict the demands of big business or significantly increase the taxes 

of the wealthiest members of society. On the contrary, New Labour has been keen to 
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increasingly involve the private sector in a range of public sector projects and 

services. Since coming to power in 1997, New Labour has made extensive use of 

`public-private partnerships' (PPPs) and `private finance initiatives' (PFIs) to fund 

investment in a range of public building projects, including the London Underground, 

schools, hospitals, prisons and roads, 9 as well as partly privatising the National Air 

Traffic Services and the Forensic Science Service and taking steps to promote private 

sector competition in the provision of postal services. In short, in several important 

respects it has continued the drive towards `market fundamentalism' started under 

Thatcher (Hall, 2005, p. 323). 

Following the Labour party's Policy Review, there was an important debate about 

how far the party has accommodated itself to Thatcherism (Hay, e. g. 1994,1997, 

1999), accepting `the terms of a post-Thatcher, yet nonetheless Thatcherite 

settlement' (Hay, 1994, p. 701, emphasis in original), revised its policies within its 

own `ideological tradition' as distinct from Thatcherism (Smith, 1994, p. 715) or 

`recast social democracy' (Wickham-Jones, 1995), following the political and 

economic changes wrought by Thatcherism. As with the original debate, after over ten 

years of New Labour in government, much continues to turn on how one defines 

`social democracy' in the first place. As Wickham-Jones notes, `there is no agreement 

as to what the social democratic tradition precisely amounts and therefore no agreed 

`yardstick' with which to analyse Labour's strategy and achievements' (Wickham- 

Jones, 1996, p. 12). Wickham-Jones points to `[t]hree broad aims' which `have 

9 The PFI system has enabled New Labour to increase investment in a range of public services, at the 
same time limiting increases in public expenditure and therefore taxation - but only at far greater long- 
term cost to the taxpayer. Clearly, private consortiums cannot borrow funds from the money markets at 
as low an interest rate as the government and, as well as repaying this money, the consortiums, unlike 
the government, also need to make profits on work carried out under PFI schemes. The costs over the 
lifetime of, say, a 30-year contract for a particular scheme to the taxpayer will then almost inevitably be 
far higher than if the work had simply been funded in its entirety by the government. 
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dominated social democratic demands: the achievement of economic efficiency, 

greater equality, and accountability at all levels in society' (Wickham-Jones, 1996, 

p. 13). Hay (1999, p. 57) defines social democracy in terms of, 

`(i) a commitment to redistribution - to the principle that the distribution of social 
advantage within any capitalist society at any time can never be equitable and must be 
addressed through a constant imperative to redistribute ... 

(ii) a commitment to 
democratic economic governance - to the principle that the market, left to its own 
devices, can only generate outcomes which are inefficient, inequitable and 
unacceptable and that, accordingly, the state must take responsibility for market 
outcomes and for the degree of intervention required to ameliorate their 
excesses.. . and (iii) a commitment to social protectionism - to the principle that it is 
the primary responsibility of the state to ensure that its citizens are provided for in 
terms of health, education and welfare in its broadest sense and across the life span... ' 

On Wickham-Jones's definition, and to a lesser extent on Hay's definition, New 

Labour can be seen as having introduced some social democratic-tinged policies. In 

its first budget after the 1997 election, Labour levied a one-off `windfall tax' on over 

30 privatised utility companies, the proceeds of which were to used to help the young 

and long-term unemployed back into work (Driver and Martell, 2002, p. 30). It has 

also introduced a national minimum wage, family tax credits, the working time 

directive, and increased universal child benefits. More broadly, the party has pursued 

some modest `redistribution by stealth', based primarily on targeted, means-tested 

benefits for the poorest households. In the Queen's Speech in 2006, New Labour 

committed itself to extending the coverage of the state pension and re-establishing the 

link between earnings and pensions, which had been set up in 1974 under Labour and 

broken by the Conservative government in 1980, which deemed it too expensive to 

maintain. New Labour has `systematically tried to reduce poverty, particularly 

amongst children and pensioners'. 10 And it has had some success. New Labour in 

10 Former Senior UK Labour government policy adviser. Interview, 18 April 2007. 
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government has made some important strides in tackling poverty in Britain. As Hills 

and Stewart (2005) point out, during the Thatcher years the incomes of the wealthiest 

members of society rose quickly. Further down they grew significantly less quickly 

and the poorest saw their incomes only grow by a very small amount. `Average living 

standards grew, but income inequality widened rapidly, and the poor fell behind' 

(2005, pp. 340-342). The period since New Labour came to power in 1997 saw `all 

income groups enjoy[ing] quite rapid growth in living standards'. However `[t]his did 

not mean much fall in inequality, and only a slow decline in relative poverty, but it 

did involve much faster growth in living standards for the poor' than either the 

periods in which Major and Thatcher were prime ministers `and so resulted in rapid 

falls in absolute poverty' (Hills and Stewart, 2005, p. 342, emphasis in original). 

Clearly this is not something one would expect from a Thatcherite government. It is 

therefore an exaggeration to see New Labour, as does Hay (1997,1999), as essentially 

Thatcherism mark II (Driver and Martell, 1998, p. 184) and important not to overlook 

the social democratic interventions of New Labour in government. The rhetoric and 

policy reality of New Labour in government can be contrasted to some extent with 

Thatcherism's celebration of a materialistic individualism and can be seen as 

consistent with the `reaction' to Thatcherism `through communitarian sentiments' 

noted by Driver and Martell (1998, p. 184). Nevertheless, despite the differences of 

emphasis between Wickham-Jones's (1996) and Hay's (1999) definitions, both stress 

the importance of equality for social democracy. New Labour in government has 

operated with a very weak notion of `equality of opportunity' and `social inclusion' 

rather than engaging in a substantial redistribution of wealth and promoting greater 

economic or social equality. Policies such as the introduction of a national minimum 
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wage and increases in universal child benefits can be seen as attempts to promote 

social inclusion. Such policies are pursued within the context of an approach that 

favours `equality of opportunity' over `equality of outcome' and which emphases 

`personal responsibility'. However, it is inconsistent for New Labour to argue in 

favour of social inclusion while, at the same time, remaining fundamentally 

indifferent to levels of wealth and income inequality in society, as such inequality has 

severe consequences for citizens' educational and health prospects and thus promotes 

social exclusion. As Barry argues, something approaching genuine equality of 

opportunity requires a good deal less material inequality, with significantly greater 

resources directed to those who most need them so as to enable the exercise of more 

meaningful choice and autonomy and thus responsibility (Barry, 2005). 

Whilst Hay (1997,1999) arguably overlooks somewhat the social democratic 

elements of some aspects of New Labour policy, he is therefore right to argue that the 

broad paradigm adopted by New Labour is neo-liberal rather than social democratic 

and to contrast this with the post-war ̀ Keynesian-welfarist paradigm', which involved 

a general commitment by both main parties to full employment, a comprehensive 

welfare state, and a mixed economy (Hay, 1997). Writing in the early 1990s, Albert 

discerned two contrasting and competing forms of contemporary capitalism. He 

defines first a `neo-American' model, which, he argues, is the model pursued, in 

particular, in the US and the UK, and whose central features are `individual success 

and short-term financial gain' (Albert, 1993, p. 18). This form of capitalism is 

contrasted with a `Rhine' model found in Germany, the Netherlands, Switzerland, 

Scandinavia, and Japan. Its main elements are `collective success, consensus and 

long-term concerns' (Albert, 1993, p. 18). The former neo-liberal model is much more 
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individualistic, driven by the stock-market and competition between different 

enterprises, manifested, for example, in hostile takeovers and also in less willingness 

by business to invest in workers and to employ labour on a long-term basis. The latter 

model, by contrast, involves much closer co-operation between enterprises, less short- 

termism, and a greater willingness to invest in equipment and training for workers. 

New Labour in government had done little to warrant a recategorisation of the UK 

from the neo-American to the Rhine model. Although pursuing some policies 

consistent with a commitment to social democracy, New Labour has also 

enthusiastically implemented policies consistent with its adoption of Albert's `neo- 

American', neo-liberal model of capitalism as distinct both from the Rhine model and 

Hay's `Keynesian-welfarist paradigm'. This has been the case not only in terms of 

economic policy, such as ensuring labour-market flexibility and deregulation, fiscal 

austerity and the maintenance of Thatcherite trade union legislation, but - occasional 

nods in the direction of social democracy notwithstanding - across a range of policy, 

engaging in precisely the welfare retrenchment required by a commitment to the neo- 

liberal form of capitalism. For example, although New Labour committed itself to 

restoring earnings-linked pensions (after nine years in government), it has stated its 

desire for citizens to make their own private pension provisions (Hay, 1999, pp. 120- 

121), has replaced unemployment benefit by a conditional jobseekers' allowance, 

brought in compulsory workfare or `welfare-to-work' programmes, abolished student 

grants and introduced student tuition and top-up fees. Moreover, the most obviously 

social democratic of New Labour's policies, such as the introduction of the minimum 

wage and the windfall tax on the privatised utilities, were introduced in New Labour's 

first term and were inherited from the party's policy programme devised under John 

Smith's leadership. Under Blair, New Labour became increasingly less social 

166 



Citizenship Education in Context: Historical and Ideational Background Chapter 5 

democratic the longer it remained in power. Whether or not this changes under 

Brown's leadership remains to be seen. 

The policies advanced by New Labour in government so far do not, however, 

represent a significant challenge to neo-liberal hegemony. Rather, they mark an 

attempt to move policy-making beyond a Thatcherite version of neo-liberalism 

(Driver and Martell, 2002) but to situate the development of policies within the 

boundaries broadly prescribed by a market liberal paradigm (Hay, 1999; Hall, 2005). 

New Labour's ideology is, as Hall argues, best viewed as a curious hybrid of social 

democracy and neo-liberalism. However, the neo-liberal strand `is in the dominant 

position', while the social democratic strand is `subordinate' (Hall, 2005, p. 329). New 

Labour continues to pursue some social democratic policy goals - but only insofar as 

these do not seriously challenge neo-liberal orthodoxy (Hall, 2005), viewed by the 

party as the best means of maximising economic growth and the only realistic way to 

run the economy in the contemporary, globalised, world. As Blair puts it, New Labour 

`accept[s] the global economy as a reality' (Blair, 1997b, p. 3), wrongly believing that 

the exigencies of neo-liberalism and the exigencies of globalisation are one and the 

same (Watson and Hay, 2003; Hay, 1999). For Blair, 

`the world has changed in a more fundamental way. Globalisation has transformed 
economies and our working practices... Many of our domestic problems are caused on 
the other side of the world. Financial instability in Asia destroys jobs in Chicago and 
in my own constituency in County Durham.. . We are all internationalists now, 
whether we like it or not. We cannot refuse to participate in global markets if we want 
to prosper... Any Government that thinks it can go it alone is wrong. If the markets 
don't like your policies they will punish you' (Blair, 1999). 

As Watson and Hay (2003) argue, the discourse of globalisation adopted by key New 

Labour figures, such as Blair, appealed to the concept as a non-negotiable exogenous 
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economic constraint, seriously limiting the boundaries of political choice open to 

governments. New Labour believed that in an era of increased capital mobility the 

policy choices open to it must be strictly in line with macroeconomic orthodoxy. 

However, as Watson and Hay (2003) argue, there was nothing inevitable about 

processes of neo-liberal convergence between states. It was the rhetorical articulation 

of a particular (and false) understanding of globalisation, rather than real changes in 

the international economy that the discourse employed by New Labour was 

attempting to represent, that made various policy choices ̀ necessary' that were, in 

fact, contingent. 

In summary, as with Hurd's `active citizenship' initiative, New Labour's track record 

on policy undermines its rhetorical commitment to the `community'. New Labour has 

made some limited attempt to bolster the position of some of the poorest members of 

society. However, it- has not so much `combined dynamic markets with strong 

communities' as subordinated the concept of community, understood as citizens - 

through the state - having responsibilities for other citizens, to a broad embrace of the 

neo-liberal, libertarian notion of citizens as little more than atomistic, economic 

actors. It has attempted to square the circle by advancing a version of 

communitarianism (of the political right), which focuses not on community 

responsibilities to individual citizens but rather on individual citizens' perceived 

responsibilities to the community. This is understood by New Labour not in terms of 

the wealthiest members of society paying higher taxes to fund improved health, 

education and welfare services for all citizens but rather primarily - and consistent 

with the logic of neo-liberalism - as citizens (increasingly) taking personal 
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responsibility for their own individual health, education and welfare needs so as not to 

become a burden to the community. ' 1 

5.3.3 Social Capital 

A vitally important part of the development of New Labour's `third way' political 

philosophy after Blair became party leader in 1994 is the concept of social capital, 

which has been defined broadly by the party. Labour was keen to develop a policy 

agenda that in part accepted Thatcherism and in part was concerned to emphasise 

communitarian rather than individualistic values (Driver and Martell, 1998, p. 184). 

Peter Mandelson argued that the party had `a vision of competitiveness and social 

cohesion' (Mandelson, 1997, p. 7). The concept of social capital, key New Labour 

figures such as Blair and Blunkett believed, enabled them to develop such a vision. Of 

particular importance was the conception of social capital advanced by Putnam, 

whose analysis of social capital in the US Blunkett has described as `seminal' 

(Blunkett, 2001, p. 22). Social capital has been a very significant programmatic belief 

for key New Labour figures, both in opposition and government. Putnam's use of the 

concept of social capital provided, the party believed, a way for New Labour to tie 

together its concerns about the decline of `community' with its broad adoption of neo- 

liberal economic policy (or rather, its desire not to introduce policies that challenged 

neo-liberal hegemony). This is evident in the comments made by Philip Gould, then a 

senior Labour Party electoral strategist, and David Miliband, then a policy adviser, 

who regarded social capital as a concept that could be used to reconcile Blair's 

commitment to Britain as `one nation' with the party's acceptance of free market 

11 Consistent with Mandelson and Liddle's Thatcherite criticism of `the irresponsible who fall down on 
their obligations to their families and therefore their community' by failing to be enterprising and 
dynamic enough to earn lots of money (Mandelson and Liddle, 1996, p. 20). 
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economic orthodoxy (King and Wickham-Jones, 1999, p. 200). For Gould, for 

example, explicitly invoking the work of Putnam on social capital and also that of 

Francis Fukuyama (see Fukuyama, 1995) on trust, `social capital and social cohesion 

enhance market efficiency and economic strength; social division and the depletion of 

social capital impair market efficiency, weaken economics' (Gould, 1998, pp. 253- 

254). Or as Szreter has argued: `Social capital facilitates the maximum diversity and 

density of positive social relationships between individuals in the marketplace of work 

and production' (Szreter, 2000, p. 65). For Szreter it follows then that: `Social capital 

offers the prospect of a superior understanding of market economics and competition 

and of how to promote a nation's economic efficiency in the world's markets through 

the promotion of its citizens' communicative competence' (Szreter, 2000, p. 76). In 

other words, New Labour sees the promotion of social capital as a means of ensuring 

both maximum economic growth rates and social inclusion and cohesion, and the 

party increasingly looks to civil society rather the state when addressing welfare 

issues. 

The impact of the concept of social capital spread widely. In 1994 the Commission on 

Social Justice, which had been established by John Smith, argued that social capital 

was necessary in order to address the problems of marginalized communities: 

`The moral and social reconstruction of our society depends on our willingness to 
invest in social capital. We badly need to mend a social fabric that is so obviously torn 
apart. Social capital is a good in itself; it makes life possible. But social capital is also 
essential for economic renewal; the two go together. As Putnam argues, economic 
prosperity depends not only on economic but also on social resources. Social capital 
can encourage new investment as well as making existing investment go further; it is 
the glue that bonds the benefits of economic and physical capital into marginalized 
communities' (Commission on Social Justice, 1994, p. 308). 
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After the election of Tony Blair as Labour leader, social capital became an 

increasingly important concept for the party. Anthony Giddens, the most prominent 

third way theorist, invoked the key concerns of theorists of social capital in arguing 

for his third way approach to politics: `The fostering of an active civil society is a 

basic part of the politics of the third way' (Giddens, 1998, p. 78). Giddens argues: 

`In contrast to the old left, which tended to be dismissive of worries about civic 
decline, the new politics accepts that such anxieties are genuine. Civic decline is real 
and visible in many sectors of contemporary societies.. . It is seen in the weakening 
sense of solidarity in some local communities and urban neighbourhoods, high levels 
of crime, and the break-up of marriages and families' (Giddens, 1998, p. 78). 

As a result, Giddens argues, the focus of New Labour must be on: `education, 

incentives, entrepreneurial culture, flexibility, devolution, and the cultivation of social 

capital' (Giddens, 2000a, p. 73). In 1996, the year before Labour's election victory, 

Blair defined social capital as `the bonds of trust and commitment that stem from 

giving everyone a stake in society and encouraging people to work together for 

common purposes' and he linked this concern with the need for education to promote 

it, stating: `I believe the real key is education. Get it right, and a lot else falls into 

place. Get it wrong, and economic underperformance as well as social decay beckon. I 

have said education will be the passion of my government, and I mean it' (Blair, 

1996b, pp. 116-117). Blair explicitly invoked the concept of social capital in a speech 

to the CBI in 1995, viewing the concept as being potentially able to link New 

Labour's desire for social cohesion with economic efficiency. Blair argued, 

`social cohesion -a society in which there is not gross inequality nor the absence of 
opportunity for a significant number of citizens - is an indisputable part of an efficient 
economy.. . That is why leading thinkers not just on the Left but also and, in some 
ways more significantly, on the Right are talking about the need to invest in `social 
capital' - the bonds of trust and commitment that stem from giving everyone a stake 
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in society and encouraging people to work together for common purposes' (Blair, 
1996b, pp. 116-117). 

In his first speech as Prime Minister, Tony Blair argued that New Labour would 

`recreate the bonds of civic society and community' (Blair, 1997a) and he invoked the 

concept of social capital, and some of the key concerns of theorists of social capital, 

as a key driving force behind New Labour's philosophy. Blair had made several 

speeches in 1995 and 1996 in which he explicitly invoked some of the concerns of 

social capital theorists, such as trust, community, and social cohesion (see King and 

Wickham-Jones, 1999, pp. 201-202). Blair argued that New Labour was committed to 

`promoting civic activism as a complement to (but not a replacement for) modern 

government... Promoting better state and civic support for individuals and parents- as 

they meet their responsibilities is a critical contemporary challenge, cutting across our 

approach to education, welfare, and crime reduction' (Blair, 1998, p. 12). Blair defined 

the third way as `a modernized social democracy for a changing world which will 

build its prosperity on human and social capital' (Blair, 1998, p. 20). Indeed in power 

Blair invited Putnam to run a seminar on social capital at Downing Street, which took 

place in March 2001 (The Economist, 2001). The themes running through Blair's 

speeches after becoming Labour leader and then Prime Minister - economic 

competence, social capital, trust, community, and responsibility - were invoked by 

Blair in a magazine article published in March 2001. Blair claimed that New Labour's 

political philosophy reflected both public opinion and the most `dynamic currents in 

intellectual life': 

`With us are most of the public who always wanted an economically competent 
government that shared their sense of social justice. With us too are most of the 
dynamic currents in intellectual life - the cutting edge work in social sciences is about 
the nature, limits and dynamics of co-operation, about trust and social capital, 
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knowledge and human capital. The tide of debate has swung back to community, 
mutual responsibility and a cautious internationalism' (Blair, 2001). 

Writing in 2002, Blair uncritically cited Putnam's work as evidence that `inter- 

connected communities' bring about various desirable outcomes: 

`As Robert Putnam argues... communities that are inter-connected are healthier 
communities. If we play football together, run parent-teacher associations together, 
sing in choirs or learn to paint together, we are less likely to want to cause harm to 
each other. Such inter-connected communities have lower crime, better education 
results, better care of the vulnerable' (Blair, 2002, pp. 12-13). 

Blunkett's interest in social capital was deep and abiding, continuing after he became 

Home Secretary in 2001, following new Labour's general election victory that year. 

For example, in a pamphlet published by the Home Office in 2003, Blunkett argued 

that the government had put community development at the centre of its approach, 

enabling communities to increase their stocks of social capital. Blunkett argued: 

`Government can help communities build social capital, strengthen their sense of 
mutuality, and enable them to cope with rapid change. To achieve this, we have to put 
community development at the heart of the government's agenda, right across the 
different government departments, across both central and local government - and 
across the working partnerships which all the different government agencies have 
with local communities' (Blunkett, 2003c, p. 16). 

Putnam's conception of social capital was very important in the development and 

evolution of New Labour's political philosophy. It was seen by key figures, such as 

Blair and Blunkett, as enabling the party to develop a policy agenda that was 

concerned with treating individuals as citizens rather than merely consumers, as they 

argued Thatcherism had done. It was a concept that drew attention to issues such as 

social trust and community cohesion, which New Labour argued had been eroded by 
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Thatcherism. It also drew attention to the role of civil society, to citizen engagement, 

in promoting things like community cohesion. It was also consistent with the party's 

communitarian linking of rights and responsibilities, and the kinds of policies 

advanced by Putnam (2000) - involving things like the promotion of volunteering and 

civic activity, defined broadly - were not at all antithetical to the party's broad 

acceptance of free market orthodoxy. Indeed, it was entirely consistent with a desire 

for `civic renewal' to be achieved not primarily through state-level policy intervention 

but rather through action on the part of individual citizens and communities. As Blair 

argued in 2002: 

`A key task for our second term is to develop greater coherence around our 
commitment to community, to grasp the opportunity of `civic renewal'. That means a 
commitment to making the state work better. But most of all, it means strengthening 
communities themselves... Indeed the state can become part of the problem, by 
smothering the enthusiasm of citizens.. . The residents' association that started with 
enthusiasm but disbands at their inability to convince the authorities to act on their 
problems' (Blair, 2002, p.! 1). 

5.4. Social Capital in Britain: Empirical Evidence 

Despite the concerns of key New Labour figures, such as Giddens and Blair, with 

social capital, the empirical evidence on levels of social capital in Britain, however, is 

by no means conclusively negative. The available evidence is mixed but on balance 

tends to suggest that, in contrast to the US, stocks of social capital in Britain, 

measured in terms of membership of voluntary associations, charitable endeavour and 

informal sociability, have remained reasonably stable over the past few decades prior 

to the introduction of citizenship lessons in schools. This was the finding of Peter Hall 

in 1999 and 2002 (Hall, 1999,2002; see also Maloney et al, 2000). Hall (1999) 

defines social capital in a similar way to Putnam, viewing it as being constituted by 
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`networks of sociability, both formal and informal, and the norms of social trust 

widely associated with such networks' (Hall, 1999, pp. 419-420). Hall argues that 

since the 1950s there have been significant changes in the membership of various 

different kinds of voluntary organisations. For example, traditional women's 

organisations, `which tend to be oriented towards homemakers' saw, Hall shows, a 

significant fall in membership between 1971 and 1991, while environmental 

organisations saw their memberships quadruple between 1971 and 1991 (Hall, 1999, 

p. 421). Hall also argues that the number of `formally registered' charities in Britain 

had `risen steadily' by 1991, as had the amount of money people donated to charity, 

and the number of citizens involved in voluntary work by 1992 (Hall, 1999, p. 425). 

Hall concluded that the voluntary sector in Britain is `extensive and vibrant' (Hall, 

1999, p. 425). 

Hall argues that the data suggests that community involvement by women increased 

by a far greater degree than such involvement by men. According to Hall, between 

1959 and 1990 community involvement by men increased only slightly, by about 7 

per cent. However, for women, the figure more than doubled (it increased by 127 per 

cent), thereby converging with the rates of men (Hall, 1999, p. 437). Hall argues that 

the data suggests that `by far the most important factor' in explaining this rise is `the 

greater access which women secured to higher education' (Hall, 1999, p. 437). Hall 

argues that `social capital has been sustained in Britain largely by virtue of the 

increasing participation of women in the community' (Hall, 1999, p. 437). Hall's work 

has been subject to criticism, in particular from Lowndes, who criticises him for 

failing to adequately consider the gender dimension of social capital. She argues that 

Hall does not, for example, measure the kinds of informal activities, typically taken 
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on far more often by women than men, such as childcare and children's activities, that 

can help facilitate the creation of social networks (Lowndes, 2000). Lowndes's work 

suggests that levels of social capital are as high amongst women as men, although it 

tends to take a slightly different form for women and is less likely to involve 

engagement in formal political activity (Lowndes, 2004). 

Hall's general claim that levels of social capital in Britain have not declined is 

supported by research by Li et at (2002) and Warde et at (2003). Li et at (2002) report 

associational memberships in England and Wales, using data from The Oxford 

Mobility Survey (OMS) of 1972, and the British Household Panel Survey (BHPS) of 

1992 and 1999 (see Table 5.1). The 1972 survey included only men, although the 

surveys in 1992 and 1999 also included women. Li at al (2002) examine membership 

of voluntary associations in England and Wales and show, by focusing on seven 

forms of association - trade unions, working men's clubs, sports/hobby clubs, church 

or religious groups, tenants/residents groups, parent-teacher associations, and political 

parties - that the broad pattern since the 1970s has been one of general stability, with 

the important exception of male membership in trade unions and working men's 

clubs, which has declined very substantially. 

Table 5.1 indicates that associational membership has moved up and down, although 

the overall pattern is one of sharp decline. The mean number of the seven 

organisations for men fell from 1.18 in 1972, to 0.95 in 1992 and 0.86 in 1999. 

However, Li et al (2002) are clear that `caution needs to be exercised in interpreting 

these findings and we should not take too seriously a claim that there has been a 

precipitate decline in social capital at a general level' (Li et al, 2002, pars 4.2). This 
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Table 5.1: Participation in Voluntary Associations 
in England and Wales (1972-1999) 

Men , Wom ený'- 
1972 -= -1992 = -- 1999 1992 -- --°` : 1999 --'-- 

Membership in 
organ ations (916) 
Trade Unions 39.5 26.4 22.3 15.7 16.3 
Sports/Hobby Clubs 25.0 25.6 26.1 11.1 14.0 
Working men's or 27.6 21.1 17.9 7.6 7.0 
Social Clubs 
Professional 11.2 - 13.8 - 7.7 
associations 
Church or religious 9.5 8.1 7.0 12.4 11.1 
groups 
Tenants'/Residents' 3.5 6.8 7.0 8.2 9.0 
groups 
Parent-Teacher 5.4 3.5 2.4 7.2 6.5 
Associations 
Political parties 7.4 3.5 3.1 2.6 2.0 
Voluntary services - 3.1 2.5 5.3 4.5 
groups 
Environmental - 4.5 3.8 4.2 3.2 
groups 
Other - 2.9 1.7 3.3 1.9 
community/civic 
groups 
Women's - - - 4.3 3.6 
institutes/groups 
Scouts/Guides - - 1.1 - 1.7 
organizations 
Pensioners' groups - - 0.7 - 0.4 
Other 15.1 12.2 7.9 9.1 7.2 
Mean number of 
organizations 
All listed 1.44 1.18 1.17 0.91 0.96 
organizations 
Seven common 1.18 0.95 0.86 0.65 0.66 
organizations 
Five Common 0.51 0.47 0.45 0.41 0.43 
organizations 
% non-participants 22.6 36.3 40.6 46.9 48.6 
N 10,309 3,248 4,206 3,478 4,701 

Notes: 1. For respondents aged 20-64 and resident in England and Wales at the time of interview. 2. 
The seven organisations are trade unions, sports/hobby clubs, working men's or social clubs, church or 
religious groups, tenants/residents groups, parent-teacher associations and political parties. The five 
organisations are sports/hobby clubs, church/religious groups, tenants/residents groups, parent-teacher 
associations and political parties. 3. Cross-sectional weights are used for each of the data sets. 
Source: Li et al (2002, Table 1). 

177 



Citizenship Education in Context: Historical and Ideational Background Chapter 5 

is so because Li et al's analysis shows that although there has then been an aggregate 

fall in associational membership, this is almost entirely caused by the decline in male 

membership in trade unions and working men's clubs. For if the analysis concentrates 

on the other five types of organisation they examined - sports/hobby clubs, church or 

religious groups, tenants/residents groups, parent-teacher associations and political 

parties - then Table 5.1 shows that there was a great deal of stability in men's 

membership of these groups from 1972 to 1999. Similarly, there was no significant 

change for women between 1992 and 1999, with the mean number actually rising a 

fraction for the seven organisations from 0.65 to 0.66. In short, Li et al's (2002) 

analysis `suggests that rather than there being an aggregate decline of social 

capital... there may actually only be a decline in the memberships of a relatively small 

section of the population, and that stability, or even a slight increase in membership is 

found elsewhere' (Li et al, 2002, para 4.5). Interestingly, Table 5.1 also shows that 

women are less likely to be members of the associations surveyed than men and, in 

particular, in trade unions, sports clubs, working men's clubs and professional 

associations. However, women are more likely than men to be members of religious 

groups, tenants' groups, - parent-teacher associations or voluntary or civic 

organisations (Li et at, 2002, para 4.4). 

Hall's work does provide grounds for concern. For example, he found that levels of 

social trust in Britain have declined significantly since 1959, especially amongst 

young people (Hall, 1999, p. 443). Moreover, Hall argues further that: 

`Although all may have benefited from Britain's capacity to maintain high levels of 
social capital since the war, some seem to have gained more substantially than others. 
Even in the 1950s, there were differences between the social capital available to the 

178 



Citizenship Education in Context: Historical and Ideational Background Chapter 5 

working and middle classes, and those disparities appear to have widened, rather than 
narrowed, since then' (Hall, 2002, pp. 55-56). 

Hall argues that in Britain `the level of social capital seems to be most strongly 

sustained by the middle class'. This is so because: `It is members of the middle class 

who are likely to develop wide and diverse networks of friends and to mobilize them 

for new endeavours; and it is the middle class who participate most actively in the 

widest range of formal associations, joining new ones to advance more recently 

developed objectives' (Hall, 1999, p. 439). This analysis is supported by Li et al's 

(2002) and Warde et al's (2003) research, which similarly suggests that social capital 

in Britain is concentrated in the hands of the middle class. Warde et al (2003) 

examined the impact of various different variables on the propensity of respondents to 

join at least one form of organisation. They found that for both men and women the 

service class participated disproportionately in organisations and that this trend 

increased during the 1990s. Warde et al (2003, p. 525) argue that `there is a growing 

divide between the service class and all other classes' in terms of associational 

membership. As such, the benefits of social capital `are increasingly going to 

professional and managerial workers relative to other social class groups' (Warde et 

al, 2003, p. 525). 

There is other evidence suggesting that, on some measures, citizens can be seen as 

being less well connected to mainstream politics than in the past. For example, there 

is evidence showing that levels of participation in political parties have declined 

(Seyd and Whiteley, 2002; Whiteley and Seyd, 2002). Furthermore, turnout in the 

1997 British general election that gave Blair his first landslide majority was only 71 

per cent, the lowest since 1935. Moreover, it fell again in the 2001 general election 
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(the year before the introduction of citizenship lessons in schools) to 59 per cent - the 

lowest figure since 1918. (Turnout rose very slightly to 61 per cent in the 2005 

general election. ) Turnout was particularly low among young people, of whom only 

about 38 per cent voted in 2001 (Butler and Kavanagh, 1997,2002; Kavanagh and 

Butler, 2005; Electoral Commission, 2002; see also Mortimore et al, 2007, pp. 52-54). 

There is also evidence that levels of trust in political leaders and institutions have 

fallen. Between 1998 and 2000 the proportion of people who said that they trusted 

`British governments of any party to place the needs of the nation above the interests 

of their own political party just about always or most of the time' fell by almost one 

lialf, from 29 per cent to just 16 per cent (Bromley, Curtice and Seyd, 2001, p. 204). 

Table 5.2 shows that levels of trust had by 2001 risen to its 1998 level. However, as 

Bromley and Curtice (2002, p. 143) point out, the 2001 survey was taken after the 

general election and the evidence from previous general elections suggests that levels 

of trust in governments invariably increase in the immediate period after general 

elections. When compared with the figures for 1987 and 1997, where data exists for 

both immediately before and immediately after the general elections, the figures for 

2001 show significantly lower levels of trust than in 1997 and 1987. Nevertheless, 

Bromley and Curtice (2002, p. 145) report that their 2001 survey data suggests that 

young people aged between 18 and 24 are no more or less trusting of government than 

those aged over 75 and no less likely to believe that it does not matter who is in 

power. According to Bromley and Curtice's research findings (2002, p. 145), young 

people `exhibit rather more confidence in MPs and the political parties than do the 

rest of the adult population'. In short, young people are ̀ neither particularly distrustful 

of government nor particularly likely to feel inefficacious'. As such: `The myth 
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Table 5.2: Trends in trust in government to place the needs of the nation above 
party political interests, 1986-2001 

% who trust government 
"Just about always" or "most of the time" 

1986 BSA 1987 BSA 1987 BES 1991 BSA 
38 37 47 33 

1994 BSA 1996 BSA 1997 BSA 1997 BES 
24 22 25 33 

1998 BSA 2000 BSA 2001 BSA 
29 16 28 

"Only some of the time" or "almost never" 

1986 BSA 1987 BSA 1987 BES 1991 BSA 
57 60 52 63 

1994 BSA 1996 BSA 1997 BSA 1997 BES 
73 75 71 65 

1998 BSA 2000 BSA 2001 BSA 
69 83 70 

BES = British Election Study 
BSA = British Social Attitudes Survey 

Source: Bromley and Curtice (2002, p. 144). 

that a new generation of cynical youth is emerging in Britain should evidently be 

laid to rest' (Bromley and Curtice, 2002, p. 146). 

More importantly, however, from the point of view of tracing the impetus behind the 

citizenship education initiative, is the fact that key New Labour figures were very 

concerned about issues around civic engagement and social capital. Blunkett, for 

example, is clear that: `Education is the single most important factor in creating and 

sustaining a socially inclusive society' (Blunkett, 2000). He noted right at the start of 
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his book Politics and Progress, published in 2001, the low turnout at the 2001 general 

election. lie was particularly concerned with the low turnout amongst young people 

(Blunkett, 2001, p. 1). Blunkett began his book by stating: `If one fact gives purpose 

and urgency to this book, it is that turnout at the last general election was the lowest 

since 1918' (Blunkett, 2001, p.! ). In fact, in 2001 Blunkett explicitly linked worries 

about levels of social capital with the need to introduce citizenship lessons in schools. 

In order to tackle declining levels of social capital and promote greater civic 

involvement by citizens, Blunkett made a link between social capital and citizenship 

education, arguing that the state must enable citizens to lead autonomous lives, 

especially through citizenship education. For Blunkett, 

`it is clear that weak civic engagement and an absence of social capital deprives 
democracy of its vitality, health and legitimacy. A fully participatory democracy 
depends on sustained dialogue between free and equal, socially committed 
citizens ... The State.. . can facilitate and provide the framework within which the 
greater strength of community and society can be brought to bear to support people in 
reaching their full potential... autonomy requires a rich and rounded education.. . If 
autonomy is dependent on education, and a fully autonomous person is also by 
definition an active citizen, then there needs to be explicit education for citizenship in 
the school and college curriculum' (Blunkett, 2001, pp. 26-29). 

5.5 Conclusion 

This chapter has provided a summary of the history of citizenship education in 

England in the decades preceding New Labour's 1997 general election victory. It has 

drawn attention to the contested nature of citizenship and citizenship education 

amongst key participants involved in various different initiatives during this period. In 

particular, it has highlighted the fact that the focus has tended to shift between notions 

of social and moral responsibility, community involvement and political literacy - the 
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three strands that were to underpin the conception of citizenship advanced by the 

Advisory Group on Citizenship. 

The chapter has also summarised Labour's developing commitment to citizenship 

education and has situated this against an analysis of the party's evolving political and 

economic philosophy during the 1990s. It has argued that New Labour's ideology in 

government has been an interesting mix of social democracy and neo-liberalism (Hall, 

2005). The party has pursued some modest social democratic-tinged policies in some 

areas, but in others has adopted policies more consistent with the logic of neo- 

liberalism. In particular, the broad thrust of New Labour policy on health, education 

and welfare reflects a desire on the government's part for citizens to increasingly take 

individual responsibility for themselves in these areas. It has argued that social capital 

was a central feature of New Labour's `third way' philosophy, principally because it 

provided a bridge between the concept of `community', regarded by key party figures 

as having been eroded by Thatcherism, and New Labour's broad acceptance of free 

market capitalism. As The Economist argued in 2001, 

`like Mr Blair's "third way", the very phrase "social capital" hints at the pleasingly 
communal but stirs in an invigorating dash of hard economics. New Labour is 
wholeheartedly in favour of "society" (whether "civil" or "civic"), community, 
communitarianism, empowerment, stakeholding, joined-up government and what 
have you' (2001, p. 41). 

The chapter has also argued that, contra the concerns of a number of key New Labour 

figures, the empirical evidence suggests that stocks of social capital in Britain have 

remained fairly stable over the past several decades. This helps establish that it was 

the ideas about the context within which they were developing policy that motivated 

New Labour figures. They were not merely reacting to an unproblematic, 
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demonstrable, objective decline in levels of social capital in Britain. The important 

point is, as Chapters 6 and 7 will show, that in a similar way key figures involved in 

the development of the citizenship education initiative were motivated by a belief that 

social capital in Britain was in decline. Members of an ideational policy network 

believed that the introduction of lessons in citizenship would be a key means by 

which to tackle this perceived decline and increase levels of social capital amongst 

young people in Britain. 

184 



Social Capital, Policy Networks and Citizenship Education Chapter 6 

Social Capital, Policy Networks and 
Citizenship Education 

6.1 Introduction 

This chapter outlines the formation of a policy network in the years immediately prior 

to Labour's general election victory in 1997. The formation of the network occurred 

within the context of the emergence of first, citizenship, and second, social capital, as 

increasingly salient concepts in British politics. The chapter argues that the years 

immediately before Labour's general election victory saw a range of key actors 

become increasingly concerned about a variety of different but related problems, 

which map neatly onto the concerns of social capital theorists such as Putnam with 

issues around trust, norms and networks. It argues that an issue network developed 

during the mid and late 1990s, which was comprised of two distinct policy 

communities. The first of these was made up of a number of intellectuals closely 

associated with New Labour who shared an interest in, and concern about, levels of 

social capital in Britain. This group regarded citizenship education as a key means by 

which social capital could be promoted. The second policy community comprised a 

number of key individuals and groups - members of the `social education community' 

(Breslin, 2006) - which argued for the introduction of citizenship lessons in schools 

and who linked their arguments with concerns about declining levels of social capital 

in Britain. The social education community was composed of several individuals and 

groups with expertise in the area of citizenship education and who had campaigned 

for its introduction for several years. However, the chapter shows that this community 

should not be seen as an epistemic community as it was the ideas motivating members 
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of this community rather than their expertise that was crucial to its success in terms of 

influencing the development of the policy; being motivated by concerns and 

advancing a model of citizenship that were broadly consistent with those put forward 

by Blunkett and New Labour more generally. 

This chapter situates David Blunkett's decision to set up an advisory group to 

examine the introduction of citizenship lessons in schools against the background of 

efforts by members of both policy communities to promote the introduction of 

citizenship lessons in schools. It argues that Blunkett's decision was motivated by a 

concern with levels of social capital in Britain and shows that key figures within both 

policy communities were appointed as members of the advisory group. It then details 

the deliberations of the group and argues that a desire to address some of the key 

concerns of social capital theorists, in particular, with issues around political 

participation and individual and community responsibilities, drove the key debates 

amongst members of the group. It suggests that key members of the social education 

policy community were influential members of the group, and others effectively 

lobbied the group. It argues that Blunkett was exceptionally committed to the 

initiative, and was the key figure in government driving the policy through, but 

emphasises that his efforts must also be seen alongside those of other members of the 

policy network, especially the social education community, who had been arguing for 

the introduction of citizenship lessons in schools, and actively campaigning for this, 

for a number of years prior to New Labour's coming to power. 
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6.2 The Formation of the Policy Network 

6.2.1 New Labour Intellectuals 

The first policy community included several intellectuals who were closely associated 

with New Labour and who, in addition to Blunkett, linked concerns about levels of 

social capital with the need to introduce citizenship lessons in schools. Principal 

amongst these are: Geoff Mulgan, David Miliband, Tom Bentley, David Hargreaves 

and, more peripherally, David Halpern. Robert Putnam had some direct dealings with 

members of this policy community. Putnam first met Geoff Mulgan whilst working at 

Nuffield College, Oxford, in the early 1990s. Putnam was completing his book 

Making Democracy Work at this time and discussed his ideas on social capital with 

Mulgan and others (Putnam, 2006). Mulgan, who is currently director of the Young 

Foundation, was, between 2000 and 2004, Head of the Performance and Innovation 

Unit at the Cabinet Office and before this was, between 1997 and 2000, a member of 

the Prime Minister's Policy Unit. Before working in government, Mulgan was 

director, between 1993 and 1997, of the independent, centre-left think-tank Demos, 

and has worked as a chief adviser to Gordon Brown. 

Demos has been closely associated with New Labour, publishing pamphlets by 

figures whose work has influenced New Labour thinking, such as John Gray (Gray, 

1996) and Amitai Etzioni (Etzioni, 1994) and co-publishing Blunkett's book Politics 

and Progress in 2001 (Blunkett, 2001). Demos also published The Mosaic of 

Learning by the educationalist David Hargreaves (Hargreaves, 1994), which argued in 

favour of civic education and was later referred to approvingly by the AGC in its 
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report (DFEE/QCA, 1998, p. 10). Hargreaves is a senior associate at Demos and a 

Fellow of Wolfson College, Cambridge. He was previously Chief Executive of the 

QCA. In his pamphlet, Hargreaves linked the need for civic education with what he 

argued was a very significant problem of political illiteracy amongst young people. 

Hargreaves claimed (without, however, offering any evidence) that `many young 

people are politically illiterate: they have little understanding about quite basic 

political concepts, such as democracy, and frequently display boredom, indifference 

or cynicism in relation to political issues and participation' (Hargreaves, 1994, p. 38). 

For Hargreaves, this `should be a matter of deep concern' (Hargreaves, 1994, p. 38). 

He argued further that: 

`Civic education is about the civic virtues and decent behaviour that adults wish to see 
in young people. But it is also more than this. Since Aristotle it has been accepted as 
an inherently political concept that raises questions about the sort of society we live 
in.. 

. Active citizens are as political as they are moral; moral sensibility derives in part 
from political understanding; political apathy spawns moral apathy' (Hargreaves, 
1994, p. 38). 

For Hargreaves: ̀ Students should learn how to value and sustain a wide range of 

communities in a pluralistic society that has means of avoiding or resolving inter- 

community conflicts' (Hargreaves, 1994, p. 39). In addition, Demos published a 

pamphlet written by Mulgan and Helen Wilkinson in 1995, two year's before 

Labour's election victory, entitled Freedom's Children (Wilkinson and Mulgan, 

1995), which was later cited by the AGC report (DFEE/QCA, ' 1998, p. 16), and which 

argued that over a third of the Thatcher generation of young people were alienated 

from the mainstream of society. Mulgan and Wilkinson argued that many young 

people enjoyed a good deal of personal freedom but that for some this was combined 

with increasingly unstable relationships and an increasing tendency towards violence 
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as a means of achieving desired ends. They were therefore disconnected from society. 

Wilkinson and Mulgan argued that: `One of the problems of disconnection is that it 

breeds ignorance' (Wilkinson and Mulgan, 1995, p. 115). Mulgan and Wilkinson were 

very critical of Britain's `particularly baleful record so far as civic and political 

education is concerned' (Wilkinson and Mulgan, 1995, p. 1 15). They presented 

evidence of a lack of political awareness amongst young people and stated that they 

were `struck in [their] qualitative research by the level of ignorance about registration 

and voting amongst young people' (Wilkinson and Mulgan, 1995, p. 1 15) and argued 

in favour of civic education as a key means of strengthening British democracy 

(Wilkinson and Mulgan, 1995, p. 116). 

As well as his concern with citizenship education, Mulgan was also very interested in 

the concept of social capital, drawing on Putnam's work in his 1997 book on 

`connexity' (Mulgan, 1997), by which Mulgan means the different ways he argues 

citizens' lives are bound up with each other through, for example, the environment, 

the global economy, and communications systems. In the book Mulgan expressed 

concern that citizens might become permanently disconnected from civic life and 

disconnected from each other. He argued: 

`For Western societies the most frightening prospect is that we may see an historic 

and irreversible disconnection from civic life. The cells in which we live may become 
disembodied ones, tying the individual to a screen, a video game or a television 
programme rather than to other living human beings. Robert Putnam has argued on 
the basis of American evidence that engagement in civic life is in secular decline, 

partly because television viewing has psychically disconnected people from their 
neighbourhoods and absorbed the free time that would otherwise be devoted to local 

associations' (Mulgan, 1997, p. 121). 
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Although not entirely uncritical of Putnam's work on social capital, Mulgan accepted 

Putnam's definition of social capital `as a form of trust' (Mulgan, 1997, p. 123) and 

argued that trust created a virtuous circle, with an `important lesson for social orders'. 

For if `trust can be promoted, it sets in motion a virtuous circle which encourages both 

economic growth and social cooperation' (Mulgan, 1997, p. 123). 

Another key Demos figure who also had strong links with New Labour during this 

period and who was also very interested in both social capital- and citizenship was 

Tom Bentley. Writing in 1998, whilst a member of the Advisory Group on 

Citizenship and working as a special adviser to David Blunkett, Bentley expressed his 

view that `there is no doubt that many young people feel alienated and distanced from 

the values and institutions of mainstream society' (Bentley, 1998, p. 14). Bentley 

advanced a communitarian conception of citizenship, arguing, for example, in favour 

of `neighbourhood learning centres', which `would work to combine the social, 

cultural, financial, informational and human resources of their local communities with 

those of a publicly funded, professionally staffed education system' (Bentley, 1998, 

p. 186). He advocated `active, community-based learning' (Bentley, 1998, p. 30) and 

argued that: `Moral decision-making and citizenship require that an individual can 

take into account the needs and perspectives of others' (Bentley, 1998, p. 67). For 

Bentley: 

`Virtue, the exercise of character and the practise of ethical conduct, is built out of 
experience rather than instilled as a set of rules or abstract values, and as Aristotle 
pointed out, such experience comes from active participation in the rules and norms 
governing an institution or a community' (Bentley, 1998, p. 65). 
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Bentley argued that it was important that young people learned to deal with 

perspectives other than their own and `to examine the ways in which what they do 

alters or reinforces the perceptions of others'. Bentley argued that: `This combination, 

of practical action, direct experience and reflection, is the foundation of 

responsibility' (Bentley, 1998, p. 67). Indeed Bentley places a great deal of emphasis 

on a citizen's `capacity to take responsibility for oneself (Bentley, 1998, p. 65). 

Consistent with New Labour's agenda of promoting paid employment as a key means 

of tackling social exclusion by providing citizens with a possible route out of poverty, 

Bentley argued that schools had an important role to play in ensuring that young 

people experience `active learning for employability' (Bentley, 1998, p. 113) and he is 

keen on voluntary initiatives that promote employability (Bentley, 1998, e. g. pp. 113- 

114). In fact, Bentley devotes a whole chapter of his book Learning Beyond the 

Classroom to `the challenge of employability' (Bentley, 1998, ch. 8). Bentley argues 

that: `Active learning has an important part to play in ensuring that young people are 

fully prepared for the rigours and challenges of work in the twenty-first century' 

(Bentley, 1998, p. 100) and is keen to see `the development of a symbiotic, co- 

dependent relationship between learning and economic prosperity, expressed through 

active collaboration and exchange, rather than a long-term investment by taxpayers in 

an educational process which is isolated from the productive activities which pay for 

it' (Bentley, 1998, p. 117). For Bentley, consistent with the social capital discourse, 

education is seen as having potentially great benefits both for the community and the 

economy. For: `Contributing to a culture of learning and achievement among young 

people helps to reduce crime and vandalism, reduce pressure on employees who are 

also parents, and stimulate the optimism and confidence that buoyant consumer 

markets require' (Bentley, 1998, p. 117). 
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Moreover, also in line with the social capital discourse, Bentley, for whom Putnam's 

Making Democracy Work (1993) is a `seminal study' (Bentley, 1998, p. 68), argued 

that young people ought to be helped `to understand the public and moral spheres of 

their lives, to learn to be effective in them, and to help build trust' (Bentley, 1998, 

p. 67, emphasis in original). Bentley was clear in his support for citizenship education, 

arguing that: `Learning morality and citizenship... requires some change to the 

curriculum', although he also argued, consistent. . with the concern of social capital 

theorists with civic engagement in the community, that `just as important is the way in 

which opportunities for learning are distributed across the life of a school, and 

extended outwards into the community which surrounds it' (Bentley, 1998, p. 72). 

Writing in 1999, Bentley explicitly stated his support for citizenship education, 

arguing: `Education for practical citizenship should be an important part of the school 

curriculum' (Bentley et al, 1999, p. 12). 

Another key New Labour intellectual with an interest in both social capital and 

citizenship education is David Miliband, who'd previously worked as a researcher at 

the Institute for Public Policy Research. He was appointed as a policy adviser to Tony 

Blair in 1994 and became Head of the Downing Street Policy Unit in 1997. While 

working as a policy adviser, Miliband, along with Philip Gould, had drawn on the 

concept of social capital as a key means of differentiating New Labour's approach to 

economic policy from that of the Conservatives, with an emphasis on promoting 

social cohesion so as to enable the free market to work more efficiently (see Gould, 

1998, pp. 253-254). 
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Miliband has been credited with drafting New Labour's general election manifestos in 

1997,2001 and 2005 (Ahmed, 2002, p. 14). ß He became an MP in 2001 and a minister 

of state at the Department for Education and Skills (DFES) in May 2002. Miliband 

has described the introduction of citizenship education as `important' and argued that: 

`Schools are social institutions, and the values on which they are based are central to 

the `education with character' that we seek' (Miliband, 2004). He has continued to 

emphasise the importance and positive benefits that can flow from `a vibrant 

community'. For Miliband: 

`This is the power of "social capital". Strong community networks provide powerful 
links to opportunities and support at times of need. More people find a job through 
personal connections than any other way. Communities are also critical in helping to 
influence the aspirations of the young by setting norms, offering opportunities and 
providing examples' (Miliband, 2005). 

Around 1996, a few years after first meeting Mulgan, Putnam, whilst working on 

what was to become Bowling Alone, met David Halpern, currently a senior policy 

adviser in the Prime Minister's Strategy Unit, and who was at that time a visiting 

professor at Harvard University. Halpern previously was a lecturer at Cambridge 

University and co-founded the New Labour think-tank Nexus in May 1996 with Neal 

Lawson, managing Editor of Renewal, a New Labour journal, and Stewart Wood, an 

academic at Oxford University and a special adviser to Gordon Brown. Halpern was 

the person Putnam was ̀ closest of all to' during the late 1990s in the Labour party and 

Putnam has remained on good terms with Halpern since, stating on the back cover of 

Halpern's 2005 book Social Capital, that it `is a book that I wish I had written 

myself'. For Putnam, Halpern is a `key figure' because `he was very directly 

1 See also `David Miliband: Political Profile', http: //news. bbc. co. uk/l/hi/uk_politics/2173208. stm; and 
Western Morning News (Plymouth), 27 March 2004. 
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interested in the citizenship curriculum' (Putnam, 2006). However, Halpern himself is 

clear that he was very much on the periphery in terms of the development of the 

citizenship education policy, noting that he joined the Strategy Unit only in 2001 

(Halpern, 2006). The Strategy Unit - which was set up by Tony Blair and is best 

viewed as `as a kind of internal think-tank.. . to drive departments on issues where an 

analysis suggested policies needed to be, needed to go, and also the development of 

cross-cutting issues which don't neatly fall inside one department's responsibility' - is 

`the place in government' where the concept of social capital `has had the most 

purchase'. 2 

Halpern has a long-standing interest in both citizenship education and social capital. 

He shadow wrote the report of the Commission on Citizenship (HMSO, 1990) while a 

PhD student at Cambridge University in 1990 (Halpern, 2006), and argues that the 

citizenship education initiative has its `roots' in the work of the Commission on 

Citizenship, as well as Douglas Hurd's active citizenship initiative of the late 1980s 

(Halpern, 2006). Halpern is particularly keen on the volunteering element of the 

citizenship education initiative. He argues: `The evidence from both sides of the 

Atlantic is that the formal teaching of citizenship works a little, but not 

much... Teaching children facts and figures may drag up their knowledge slightly, but 

by itself it appears to do little to increase participation, feelings of efficacy or trust' 

(Halpern, 2005b, p. 165). It therefore follows for Halpern that the most effective form 

of citizenship or civic education (in terms of generating social capital) is that which 

involves an important active, voluntary element - even if this activity is not actually 

very voluntary. Halpern argues: `The evidence on volunteering is rather more 

2 Senior UK Labour government policy adviser 1. Interview, 16 February 2007. 

194 



Social Capital, Policy Networks and Citizenship Education Chapter 6 

positive. Even when volunteering doesn't appear very voluntary, as it is done for 

course credit, something of the spirit of engagement seems to rub off (Halpern, 

2005b, pp. 165-166). For Halpern: 

`The essence of the argument is simple. The values and behaviours that characterize a 
society do not come out of thin air, but are actively fashioned anew in each 
generation. Families, schools and the wider society socialize young people into 
citizens. In a modern society, whether we like it or not, education plays a big role in 
this process' (Halpern, 2005b, p. 166). 

It follows for Halpern that `citizenship education - and education in general - have a 

major role in broadening people's conceptions of their group, stimulating bridging 

social capital, shared understandings and reducing conflict' (Halpern, 2005b, p. 320). 

Halpern argues that `every bit' of the New Labour government was and is `interested 

in kids because they share a general belief that if you can socialise children in a 

certain way, you can have a positive impact' (Halpern, 2006). 

As part of the ESRC's `Democracy and Participation' programme, Halpern, along 

with Hargreaves, and also Peter John and Zoe Morris, analysed, over a three year 

period between 2000 and 2003, what determines levels of social capital amongst 

young people. Like Mulgan and Wilkinson (1995), Halpern and his colleagues 

presented evidence of political ignorance and apathy amongst young people. They 

found `a worrying lack of knowledge of the basic facts and a large scale of apathy that 

should concern politicians of all parties. But we also found the majority of young 

people were keen to play their part in their local communities' (ESRC, 2004). One of 

Halpern's collagues, Peter John, commented on the potentially positive role that could 

be played by citizenship education in increasing awareness amongst young people of 

civic and political issues: ̀ Students who were at schools with civic education built 
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into the curriculum proved to be more knowledgeable about civic and political issues 

and more likely to become active in their local communities. Much of the study was 

undertaken just before citizenship became a curriculum requirement in September 

2002, and such lessons should help' (ESRC, 2004). Interestingly, Halpern and his 

colleagues formed a committee, which was chaired by Bernard Crick, and which 

enabled Halpern and his colleagues to disseminate and receive comments on their 

research (Halpern, 2005a, p. 17). Of course, Crick has strong links with those who 

were involved in the 1970s political education programme, such as Alex Porter, who 

was to become a member of the AGC, and organisations like the Politics Association, 

of which Crick was the first President, and the Hansard Society. However, having 

- limited interest in citizenship education during the 1980s and 1990s, while the 

Conservatives were in power, Crick had few dealings with key organisations in the 

social education community like the Citizenship Foundation and the CSV - although 

this changed significantly after the formation of the AGC in 1997. 

There is no evidence of significant interactions between these New Labour 

intellectuals and the other policy network also campaigning for the introduction of 

citizenship lessons -a social education community, some of whose members had long 

campaigned for the introduction for some form of civic education. Whereas the New 

Labour intellectuals were primarily concerned about levels of social capital and 

viewed citizenship education as one means by which levels of social capital could be 

increased, members of the social education community viewed the issue the other way 

around. This pre-existing network linked pre-existing concerns with civic education 

with what was perceived to be a decline in levels of social capital in the UK. 

Citizenship education was then seen by members of this network, just as it was for 
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New Labour intellectuals, as an important means by which levels of social capital 

could be increased. It should be noted that prior to the 1997 general election, Crick 

had been keen to distance himself from New Labour. He stated in a newspaper article 

in November 1996, for example, that that he didn't know what it stood for: `Now 

nearly all substance seems gone' (Crick, 1996, p. 29). As such, it is of little surprise 

that Crick has had only limited contact with the leading New Labour intellectuals, 

especially in relation to issue around social capital and citizenship education - 

although, as noted, Crick was well-informed about the work being undertaken by 

Halpern and his colleagues and even chaired a committee of this group. There is, 

however, no evidence that Crick was closely involved in the work of either policy 

network prior to the formation of the Advisory Group on Citizenship by David 

Blunkett in 1997, although as Chapter 5 made clear, he did have a long-standing 

connection with the Politics Association as a result of his work on political education. 

6.2.2 The Social Education Community 

The second policy community, the `social education community', was made up of a 

number of individuals and groups that had been campaigning for the introduction of 

citizenship lessons in schools for a number of years, and who linked arguments in 

favour of citizenship education with concerns about perceived disengagement by 

young people from mainstream politics and society more generally. These 

organisations included the Citizenship Foundation, Community Service Volunteers 

(CSV), Institute for Citizenship, Politics Association, Hansard Society, the Council 

for Education in World Citizenship and others. Tony Breslin, then Chair of the 
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Association for the Teaching of the Social Sciences (ATSS), now Chief Executive of 

the Citizenship Foundation, notes that by the late 1990s, 

`you've got the citizenship debate going on, you've got debates about community 
cohesion... you've got debates about youth and learner voice, you've got debates 

about reaching the hard to reach, you've got issues around regeneration in urban and 
rural areas. Debates about neighbourliness ... community renewal and so forth.. . They 

are all in a sense about the search for new means of generating and renewing social 
capital' (Breslin, 2006). 

Similarly, Don Rowe, Director of Curriculum Resources at the Citizenship 

Foundation, argues that at this time `the dominant agenda' was about `social cohesion, 

fragmentation, the break up of the family, rising crime, increasing violence in society, 

loss of respect for politicians, loss of respect for the police, the country's going to the 

dogs, what on earth are we going to do about it? ' Rowe's view is that, 

`school curriculum has a very important role to play helping kids to understand and if 
you like gain control of the capacity to think and talk about those issues as well as to 
experience elements of that at a school level, so citizenship at school does offer 
practical opportunities for kids to be able to understand the value of social capital and 
to work to increase social capital in their own schools and in their own communities' 
(Rowe, 2006). 

Rowe argues further: 

`The opposite is fragmented communities... part of social capital seems to be about 
elements of the `respect' agenda and people being empowered to take responsibility 
for their own lives and for what's going on around them, rather than stepping back 

and saying `this is awful, whatever is going on, we can't do anything, the police aren't 
doing anything, we are all doomed" (Rowe, 2006). 

Jan Newton, then the Chief Executive of the Citizen Foundation, suggests that: `There 

was a kind of slight level of panic. There was a lot of anti-social behaviour going on. 

Families were breaking up... so many people immediately say schools must do 
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something about it. And so I think there was an awareness that it was a deeper malaise 

than just people not voting' (Newton, 2005). John Potter, then the Director of CSV 

Education for Citizenship, a division of CSV, notes that, `the social capital discourse 

- though not always referred to as such - infiltrated... wider and often very practical 

concerns'. For Potter: `Social capital perspectives provided some insights into the 

political, social and practical concerns that people had. ' Potter argues: 'NGOs were 

seen as strategically important in securing the desired outcomes set out by Putnam and 

co [other theorists who had influenced New Labour]. For Potter: `Subsequently there 

was the Compact between government and voluntary sector. Citizenship was an idea 

whose time had come, and it required alliances - albeit somewhat contentious 

alliances - between government and the voluntary sector to achieve effective results' 

(Potter, 2006). The Hansard Society took the view that `within the education system 

there was nothing that really explored what a citizen was, what rights and 

responsibilities they had'. As such, ̀ there was no general exploration for students who 

didn't choose politics at A-Level, no exploration as to how the political system 

operated'. For the Hansard Society, citizenship lessons were particularly needed in the 

context of declining involvement by young people ̀ in politics and voting'. Citizenship 

education was necessary ̀to address a sense of disengagement from society and the 

structures and institutions of society' (Raftery, 2007). Similarly, Neil Jameson, the 

Director of the Citizen Organizing Foundation, argues that the `government was 

worried about consent' especially in the context of falling electoral turnout. But this 

concern went beyond concerns about non-voting. As Jameson also notes at this time: 

`Everybody was worried about social capital and what to do about it' (Jameson, 

2005). 
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Of particular importance in the social education community were the Citizenship 

Foundation and the CSV. There were, and remain, important differences between 

these two organisations. Whereas the emphasis of the former is very much on 

education about law, democracy and society, the CSV's primary focus is on 

encouraging young people to engage in voluntary activities in their local 

communities. The Citizenship Foundation and the CSV, along with the Council for 

Education in World Citizenship, the Institute for Citizenship and other organisations, 

today provide various different citizenship lesson plans, which are available to 

teachers. Indeed the Citizenship Foundation and the CSV had been publishing 

material arguing for citizenship lessons in schools and providing material for teachers 

who did have an interest in teaching the subject well before the compulsory 

introduction of citizenship lessons. As Crick says, a number of years prior to the 

formation of the Advisory Group on Citizenship, organisations such as the Citizenship 

Foundation and CSV `had not merely developed good ideas about teaching citizenship 

but had got staff who were running in-service training on a very small scale' (Crick, 

2005). 

It is also important to emphasise the close relationship between David Blunkett and 

the CSV's Executive Director Elisabeth Hoodless. Blunkett has been a family friend 

of Elisabeth Hoodless and her husband since the 1970s (Blunkett, 1995, pp. 135-136). 

Hoodless argues that Blunkett's involvement with the CSV influenced his thinking on 

citizenship education. She recalls Blunkett asking her, when they first met, what she 

did for a living. `I explained I involved volunteers' and Blunkett `turned to my 

husband and said ̀ you'd better put a stop to that, your wife's undermining the great 

trade union movement". As a result, Hoodless decided to try and `target this guy 
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because I thought he might be significant in the future, to explain to him the error of 

his ways'. Blunkett later became a trustee of the CSV and, Hoodless says, `he became 

involved with our volunteers and he became very interested in citizenship as an 

experience for young people' (Hoodless, 2006). For example, Blunkett has spoken at 

CSV events (e. g. Blunkett, 2003b). He also contributed a one-page introduction, 

written with Sir William Stubbs (Blunkett and Stubbs, 2000), then Chairman of the 

QCA, to a book co-published by the CSV in 2000 (Britton, 2000) on citizenship 

education - although press reports later claimed that Blunkett had described parts of 

the book as `psychobabble' (Halpin, 2000, p. 11; Womack, 2000, p. 2; Woodward, 

2000, p. 13). John Potter from the CSV also contributed to Active Citizenship: A 

Teaching Toolkit, writing the preface, in which he -stated: `Citizenship education 

is.. . about more than political and civic understanding; it is a central part of the wider 

agenda for building a just, participative and socially inclusive society' (Potter, 2000, 

p. ix). The book is endorsed in a foreword by Bernard Crick, who describes it as 

offering `sound advice' (Crick, 2000d, p. v). 

Like the New Labour intellectuals, members of the Social Education Community 

produced publications arguing for the introduction of citizenship lessons in-schools, 

and linked this argument with a range of issues around trust, norms and networks. 

These perceived problems included concerns about a `democratic deficit' and low 

voter turnout and, in particular, about civic and political disengagement and cynicism 

among young people, as well as youth alienation and petty crime. For example, in 

1997 the Citizenship Foundation published a presentation by the political scientist 

Ivor Crewe, which was cited favourably by Tom Bentley (1998, p. 71), on Citizenship 

& Civic Education (Citizenship Foundation, 1997). The presentation was based on the 
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findings of a comparative research project undertaken by Crewe, along with Donald 

Searing and Pamela Conover, into different elements of citizenship in Britain and the 

United States. Crewe approvingly referred to the work of Putnam as showing that `the 

quality of citizenship is powerfully influenced by the learning experiences that occur 

within networks of civic engagement' (Crewe, 1997, p. 7). Citing evidence relating to 

voluntary activities, contact with neighbours and attendance at public meetings, 

Crewe argued that: `Civic engagement is considerably weaker in Britain than in the 

United States where it has, for some time anyway, been in decline' (Crewe, 1997, 

p. 9). According to Crewe: `Nearly 80 per cent of the pupils aged 15-16 in our British 

9 communities claim to engage in very little discussion at all of public issues.. . More 

than half of them reported that they never, or only rarely, have such discussions in 

their classroom' (Crewe, 1997, p. 15). Moreover, Crewe was clear that: 

`A democratic society has an obligation to educate children -into citizenship. This 
democratic principle requires the state to cultivate through the schools the capacities 
for civic engagement and national deliberation. Although a liberal democratic society 
permits adults to lead isolated and unexamined lives if that is what they choose, it 
cannot support an education that is neutral between these two options, and it cannot 
claim that the two ways of life are equally desirable' (Crewe, 1997, p. 15). 

Also speaking at the event, Andrew Phillips, then Chairman of the Citizenship 

Foundation, endorsed Crewe's comments and expressed his view that, 

`the gulf between the ideals of our democracy and its realities is dangerous and 
growing. Thus, our overall aim is to inculcate an understanding of the rights and 
duties of citizenship and of the workings of our political, social and legal systems and 
democratic processes, so as to stimulate participation in community and voluntary 
affairs and in all levels of public life' (Phillips, 1997, p.! ). 

Phillips stated that the Citizenship Foundation: 
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`Believes that unless you give young people some understanding of the very basic 
skeleton of the way their own society works - democratically, legally, and socially - 
they're never going to be in a position of feeling that they are significant enough to 
become contributors to it' (Phillips, 1997, p. 28). 

Therefore the social education community - although still quite small in the mid 

1990s and with its two key members, the Citizenship Foundation and the CSV, having 

slightly different agendas - was united in its view that the moves by the Labour party 

towards the adoption of a policy favouring citizenship education presented an 

opportunity to strongly influence the party in this direction, and - after Labour's 

general election victory in 1997 and the party's announcement of the formation of the 

Advisory Group on Citizenship - to help shape policy in this area (Breslin, 2006). 

6.3 The Advisory Group on Citizenship: Formation 

The circumstances in which New Labour came to power in 1997 were then, from the 

point of view of those who argued for the introduction of citizenship lessons in 

schools, extremely favourable. First, a range of different individuals and groups were 

expressing concerns relating to perceived declining levels of social capital and 

arguing that citizenship lessons were required to address this decline. Moreover, as 

Crick says, although the Labour Party was elected in 1997 with a landslide majority of 

179, `it was not unnoticed' amongst New Labour leaders that their election victory 

had been ̀ won on the lowest turnout ever' (Crick, 2003, p. 16) - or rather the lowest 

turnout since 1935 (of 71 per cent). Richard Ennals, the Chairman of the Council for 

Education in World Citizenship, situates the development of the citizenship education 

inititaive within the `context of a ban on any public expenditure variation from Tory 

targets in the first two years of the new Labour government', meaning that New 
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Labour was ̀ happy to do things that didn't cost any money' such as develop proposals 

for lessons in citizenship (Ennals, 2007). Nevertheless, prior to the 1997 general 

election, New Labour was already expressing concern about alienation from party 

politics amongst many citizens. In his foreword to the party's 1997 manifesto, Blair 

says: `I want to renew our country's faith in the ability of its government and politics 

to deliver' the `new Britain' promised by New Labour (Blair, 1997b, p. 1). Blair is 

clear that: `People are cynical about politics and distrustful of political promises' 

(Blair, 1997b, p. 1, emphasis in original). As such, for Blair, New Labour's `mission in 

politics is to rebuild' the `bond of trust between government and the people' (Blair, 

1997b, p. 4). 

Second, the new Secretary of State for Education and Employment, David Blunkett, 

was very committed to citizenship education, having previously been in favour of 

political education and having also been a member of the Speaker's Commission on 

Citizenship in 1990. As Halpern says, Blunkett had for a long time `felt strongly' 

about citizenship education and now had `the opportunity to do something about it' 

(Halpern, 2006). The development of policy in this area was `very much a personal 

interest' of Blunkett's3 who had `a real agenda, a real commitment' to citizenship 

education (Ennals, 2007). Crick recounts Blunkett in the 1970s, then a Further 

Education lecturer, asking Keith Joseph, then Education Secretary, following the 

latter's expression of support for the Hansard report at a Politics Association 

conference: ̀If you believe in political education why don't you make it compulsory? ' 

According to Crick, later, Blunkett and Joseph travelled together to London and 

argued about the merits and demerits of compulsory and voluntary approaches to the 

3 Senior UK Labour government policy adviser 2. Interview, 13 June 2007. 
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introduction of political education in front of the other passengers in the train carriage 

(Crick, 2002b, p. 491; Denham and Garnett, 2001, p. 398). 

Nicholas Tate, the then QCA Chief Executive, argues that `there are some things that 

Secretaries of State can do and some things they can't do' and citizenship education 

`was a sufficiently limited initiative for it to be something, unless it look[ed] 

politically dangerous, that a prime minister, particularly a prime minister who was 

quite close to his Education Secretary at that point... was going to leave entirely' to 

Blunkett (Tate, 2007). Blunkett gave a strong political lead on citizenship education, 

`disappointed', as Heater argues, by the Speaker's Commission on Citizenship's 

failure to make more progress in advancing citizenship education (Heater, 2004, 

p. 99). Blunkett stresses that the Speaker's Commission affected his views on how best 

to advance the cause of citizenship education. Although noting that its `findings 

weren't particularly earth shattering', Blunkett says that it had an important impact on 

his thinking: 

`Firstly, it reinforced my view that we had to shake off the concepts of the past. We 
had to be much more imaginative about what would go into citizenship education than 
simply re-treading the road that had led up to the commission. Secondly, it reinforced 
to me that we did need to gain consensus. Thirdly, that there was a hell of a road to 
travel, a big mountain to climb, in terms of getting people to understand what it is we 
were talking about' (Blunkett, 2006b). 

For Blunkett the `main value' of the Commission ̀ was to get citizenship back on the 

agenda again after a period where it had gone into the doldrums' (Blunkett, 2006b). 

He was, as Heater says, ̀ determined to establish' citizenship `in a strong position in 

schools' (Heater, 2004, p. 99). In fact, citizenship education itself was not mentioned 

in Labour's 1997 general election manifesto, New Labour because Britain Deserves 

205 



Social Capital, Policy Networks and Citizenship Education Chapter 6 

Better (Labour Party, 1997). However, the manifesto does state that the party is 

`committed to voluntary activity as an expression of citizenship' and that Labour is 

keen ̀ to tap the enthusiasm and commitment of the many young people who want to 

make voluntary contributions in service of their communities' (Labour Party, 1997, 

p. 31). Blunkett comments that `there was only so much I could get into the 

manifesto'. He `discovered when we were writing the manifesto how difficult it was 

to have your own pet things included' (Blunkett, 2006b). Blunkett's view was that 

since both Diversity and Excellence (1995a) and Excellence for Everyone (1995b) had 

been approved at Labour party conference, he had `the political authority to push 

forward with citizenship education' (Blunkett, 2006b). In other words, Blunkett's 

view was that the commitment in Excellence for Everyone to `examine the role of 

citizenship education in the curriculum' (Labour Party, 1995b, p. 30) was therefore 

Labour party policy. Moreover, for Blunkett, since Labour was now in power, this 

party policy was now also government policy (Blunkett, 2006b). Citizenship 

education was seen by Blunkett as fitting in well with New Labour's political agenda 

of combining an emphasis on social justice with individual responsibility. Blunkett 

was keen that young people ought to be equipped with the skills and understanding 

they needed to influence political decision-making and, at the same time, believed that 

they ought also to be taught to take increasing responsibility for effecting political 

change. This required not only improving citizens' material position but also the 

promotion of social capital and civic engagement by citizens. Blunkett argues that by 

this time: 

`I appreciated, in a way that I hadn't back in the 1980s, how the gap was no longer 
between a rich 10-15% and a poor 85%, but instead a rich 10%, a reasonably well-off 
75%, and a desperately alienated and disaffected 15% at the bottom. It seemed to me 
that to help people avoid falling into that bottom 15%, and to help those who had to 
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climb out, both physical asset accumulation (in terms of ownership of property, the 
child trust fund, the ability to get a foothold on the education ladder), but also social 
capital (the regeneration of communities, because deep alienation and disadvantage 
are heavily targeted in neighbourhoods where the whole family has disintegrated) 
needed to be built' (Blunkett, 2006b). 

Blunkett argues: 

`You couldn't do it without leadership skills, without engagement and without local 
citizenship. People had to understand that they could change the world in their own 
neighbourhood, they could make a difference and enabling them to do so is about 
adult citizenship, adult education, lifelong learning, as well as the issues around 
helping the next generation to engage' (Blunkett, 2006b). 

According to Crick, Blunkett was `determined that there would be a mention of 

citizenship' in the government's first White Paper on education reform (Crick, 2006). 

Consequently, Excellence in Schools, which was published in July 1997, just two 

months after the party's general election victory, announced the formation of `an 

advisory group to discuss citizenship and the teaching of democracy' in schools 

(DFEE, 1997, p. 63). The government argued in Excellence in Schools for the 

importance of civic engagement by citizens in their communities and emphasised its 

view that schools should teach students about citizens' rights and duties and, in 

particular, about their individual responsibilities to others: 

`A modern democratic society depends on the informed and active involvement of all 
its citizens. Schools can help to ensure that young people feel that they have a stake in 
our society and the community in which they live by teaching them the nature of 
democracy and the duties, responsibilities and rights of citizens. This forms part of 
schools' wider provision for personal and social education, which helps more broadly 
to give pupils a strong sense of personal responsibility and of their duties towards 
others' (DFEE, 1997, p. 63). 

Consistent with these aspirations, Baroness Blackstone, the then DFEE Minister of 

State in the Lords, told the House in July 1997 that: 
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`The Government recognise that young people can feel disconnected from society. It 
is vital for them and indeed for all of us that young people believe they have a stake in 
the communities in which they live, that their voices are heard and that their views 
and actions can make a difference to society. '4 

She announced that the government would, 

`be working with voluntary organisations, the business community and others, to 
develop a nationwide programme of Citizens Service Millennium Volunteers to 
provide young people with opportunities to do useful voluntary work in the 
community. For some it will increase their prospects of employment, but the aim is 
much wider: to restore a sense of belonging and identity to communities and to 
promote social responsibility'. 5 

Setting up the advisory group on citizenship was, as Heater argues, `a matter of 

priority' for Blunkett (Heater, 2004, p. 99), and four months later, on 19 November 

1997, he announced that the advisory group would be chaired by Bernard Crick and 

pledged `to strengthen education for citizenship and the teaching of democracy in 

schools' (DFEE/QCA, 1998, p. 4). Blunkett wanted to gain expert input into the 

development of citizenship education, as well as other education initiatives relating to 

the teaching of values in schools. He was keen to help facilitate the creation of 

networks of influence. Blunkett was good at developing such networks. `He'd get 

interested people together from the party and beyond, sharing ideas, consulting, 

framing programmes' and was keen to `find ways of involving the different bodies 

who cared about this stuff, bringing them together, listening, putting a programme 

together, making it happen' (Ennals, 2007). In fact, in addition to the Advisory Group 

on Citizenship, Blunkett went on to launch three other advisory groups in 1998. He 

launched the National Advisory Committee on Creative and Cultural Education with 

the then Secretary of State for Culture, Media and Sport, Chris Smith: `To make 

4 House of Lords, Hansard, 16 July 1997, column 1044. 
5 Ibid, column 1045. 
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recommendations to the Secretaries of State on the creative and cultural development 

of young people through formal and informal education: to take stock of current 

provision and to make proposals for principles, policies and practice' (DFEE, 1999a, 

p. 4). Blunkett also helped create a Sustainable Development Education Panel with 

John Prescott, the Deputy Prime Minister, to examine issues on education for 

sustainable development, broadly defined (Sustainable Development Education Panel, 

1998). In addition, Blunkett asked Estelle Morris and Tessa Jowell to set up and co- 

chair a National Advisory Group on Personal, Social and Health Education: In his- 

foreword to the group's report, Blunkett argued that: `Good PSHE in schools' 

amongst other things `provides' young people with 'opportunities... to play a positive 

part in the life of their school, neighbourhood and communities' (DFEE, 1999b). 

Blunkett went on, in 1999, to set up an Advisory Group on Citizenship in post- 

compulsory education (see DFEE/FEFC, 2000) and in 2002 he launched the Advisory 

Group on Life in the United Kingdom (see TSO, 2004). Both of these groups were 

chaired by Bernard Crick. 

The relationship between Blunkett and Crick goes back a long way. Crick had been a 

lecturer of Blunkett's when he was an undergraduate at Sheffield University and has 

been described by Blunkett as a strong ally and `mentor' (Blunkett, 2003b, p. 5). 

Nevertheless, it is important not to overstate the closeness of this relationship. 

Certainly, as Breslin notes, the `very particular' relationship between Crick and 

Blunkett was important, as was the `very particular fact' that Blunkett became 

Secretary of State for Education following the election of Labour in 1997 (Breslin, 

2006). However, Melanie Phillips exaggerated greatly when she argued later (after the 

Advisory Group on Citizenship had reported) in a newspaper article against what she 
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saw as Crick's malign `influence over his erstwhile protege' in forcing `the 

questionable new subject of citizenship' onto the National Curriculum. Phillips 

claimed that there was a battle ̀ raging in Whitehall to contain [Crick]' (Phillips, 1999; 

see also Phillips, 2004, p. 23). It was believed by government advisers that Phillips 

was being briefed by Chris Woodhead, the then Chief Inspector of Schools, who was 

strongly opposed to the initiative. 6 In fact, according to a former senior Labour 

government policy adviser, Blunkett `was a master of his brief in education and did 

look very, very carefully at the details of things that were proposed.. . the notion that 

he was some sort of puppet pulled by Bernard's strings is not true'. 

As Pollard says: ̀ Crick's influence on Blunkett has been over-stated: the two have 

never been, as is often recorded, close friends' (Pollard, 2004, p. 92). Crick left 

Sheffield University, where he was then Professor of Politics, at the end of Blunkett's 

first year (Pollard, 2004, pp. 92-93). Blunkett says that: `We did not lose touch... and 

have remained friends' (Blunkett, 1995, p. 87). However, as Crick notes, he and 

Blunkett only met three or four times prior to 1997 and during these meetings they 

`never discussed political education or citizenship education' - including when 

collaborating on a pamphlet, which was published in 1988 and designed, as Crick 

says, to `keep the hard Left at bay and to try to stiffen Kinnock and the centre Left' 

(Crick, 2002b, p. 492). The Labour Party's Aims & Values: An Unofficial Statement 

(Blunkett and Crick, 1988) did not contain any mention of either political or 

citizenship education. 

6 Senior UK Labour government policy adviser 2. Interview, 13 June 2007; Former Senior UK Labour 
government policy adviser. Interview, 18 April 2007 - although there is no direct evidence to support 
this claim. 
7 Former Senior UK Labour government policy adviser. Interview, 18 April 2007. 
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The driving force behind citizenship education was, from the start, David Blunkett. 

Crick says he `hadn't been paying much attention to schools' and had `really lost 

interest' in political education during the Conservative years in power. Crick had 

believed that the cause of political education, whist the Conservative party remained 

in government, had become `hopeless' - before being `unexpectedly sent for' by 

Blunkett just before the 1997 general election (Crick, 2002b, p. 492). In short, `the 

thrust' came from Blunkett (Crick, 2006) whose role was `absolutely fundamental' 

(Breslin, 2006) and who effectively brought Crick `out of retirement' (Jameson, 2005) 

to chair the Advisory Group. In fact, there was some confusion regarding Crick's 

appointment as Chairman, as Crick didn't hear again from Blunkett until November 

1997 - and then `only indirectly' from the then chairman of the QCA, Sir William 

Stubbs, who'd just been informed that Crick was to chair the group `that they had 

assembled, having been asked to provide the management services' (Crick, 2002b, 

p. 493, emphasis in original). Crick comments that in `the confusion of a new 

government and his new office he must have thought I had been kept informed and 

consulted; no such thing' (Crick, 2002b, p. 493). 

According to Estelle Morris, who was under-Secretary of State between 1997 and 

1998 with responsibility for the curriculum, and who was involved with the 

citizenship education consultation conferences, the QCA was not keen on Crick's 

appointment as Chairman of the group, as Crick was `not one of them'. The QCA 

`made it clear they didn't want Bernard', but Blunkett `just wasn't taking hostages 

and said `it's Bernard full stop" (Morris, 2007). However, according to Stubbs: ̀ It 

seemed sensible and prudent to include [Crick] in the group that was developing' 

(Stubbs, 2007). The QCA probably did not like `the concept of an external committee 
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that had been established by the Secretary of State' composed of people who were not 

from the QCA. 8 Tate suggests that there was a degree of inevitability in tensions 

developing between the QCA and the DFEE. Tate says that `it was pretty evident that 

[Blunkett] was not going to hand over the introduction of citizenship lessons to 

QCA... and this of course was sensitive in terms of what is QCA's role'. From the 

QCA's perspective, `[h]ere's this new Secretary of State coming in, taking initiatives 

and only at times rather marginally involving QCA. It, if you like, highlighted issues 

about what is the function of the QCA in relation to the Secretary of State, and in 

relation to the Department for Education and Employment' (Tate, 2007). For Tate: `It 

was pretty clear in 1997 when Blunkett came in that QCA was likely to be given less 

independence than it had under Gillian Shepherd. Blunkett `was going to push 

[citizenship education] forward; it was going to be his show. He had to involve QCA 

but we were not going to be key players in this exercise'. Tate recalls `there were 

quite a lot of strains in the relationship between the QCA and the DFEE over the 

establishment' of the AGC, and also `over the membership of the group, and 

essentially it was QCA nudging and pushing to try and have a bigger role than was 

envisaged for us by the Secretary of State' (Tate, 2007). Tate contrasts the 

establishment and running of the AGC with the work of the School Curriculum and 

Assessment Authority (SCAA) work on values in the mid 1990s prior to Labour's 

election in 1997. For Tate, ̀ that had been a very nice example of the freedom that had 

been allowed to start during the latter days of the Conservative government. I can't 

imagine for a moment that post-Blunkett, post-'97 we'd have been allowed to launch 

an initiative of our own of that kind. We had done that, informing the department, but 

with absolutely minimal departmental involvement'. The SCAA initiative had been 

8 Senior UK Labour government policy adviser 2. Interview, 13 June 2007. 
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`very much a personal initiative of Marianne Talbot and Ron Dearing and very much 

of mine'. Although they saw `an important connection' between the SCAA work and 

the citizenship education initiative, Tate argues ̀ I don't think David Blunkett thought 

there was much of a connection there, I don't think Bernard Crick ever showed a great 

deal of interest in what we'd done in the national forum on values' (Tate, 2007). 

Both Crick and Blunkett were critical of the role later played by the QCA in the 

development of proposals for citizenship education. Crick claims that the QCA 

`weren't keen on the idea' of citizenship education ̀ at all' and that the QCA `tried to 

mix' citizenship education ̀up with up with health education, creativity and the values 

approach that Marianne Talbot valued' (Crick, 2006). According to Stubbs, Crick's 

claims relate to disagreements Crick had with a `member of staff at the QCA who 

took a broader view' about citizenship than Crick. For Stubbs: ̀ That seemed to me a 

perfectly legitimate view, Crick may disagree with it but it was for him to argue and 

put his own case'. Stubbs argues: `If [Crick] expected his view to be received 

uncritically that was unreal, it was the professional responsibility of QCA staff to 

bring their expertise and experience to bear and that may have caused things to go a 

bit slower and complexify matters as far as Crick was concerned' (Stubbs, 2007). 

Stubbs states that the AGC, 

`was not minded unanimously and with great alacrity to accept this uncritically, the 
head teachers particularly were anxious as to what problems and what challenges this 
would raise to schools and how they would fit it in, and these matters that you had to 
enable to come out in the group, you had to enable discussion about them. Crick 
might have been frustrated by this, and that would be understandable from his point of 
view, but equally understandable head teachers who were representing colleagues had 
to be sure that their anxieties were properly heard' (Stubbs, 2007). 
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Nevertheless, it is certainly the case that the QCA did link the formation of the AGC 

with the work on values that had been undertaken by its predecessor, the SCAA. In its 

response to the creation of the AGC, the QCA (QCA, 1997) stated in a press release: 

`As part of its ongoing work on the curriculum in schools, and its preparatory work 
for a possible review of the National Curriculum, QCA will be managing and 
supporting the group. The group has been asked to prepare advice for the Secretary of 
State for Education and Employment, who has appointed Professor Bernard Crick as 
chairman of the group. The investigation into citizenship ties in with work previously 
carried out by QCA's predecessor, the School Curriculum and Assessment Authority 
(SCAA), on the broader issues which a school curriculum might address, such as the 
promotion of pupils' spiritual, moral, social and cultural development and initiatives 
such as this week's financial literacy conference in looking at the role of education in 
equipping young people for adult life. ' 

Blunkett noted in his diary in January 1998 `the clear suspicions and strange goings- 

on at the QCA' in relation to the AGC, linking this with broader concerns he believed 

the QCA had with the government's aim of ensuring `greater flexibility and 

responsiveness in the National Curriculum' (Blunkett, 2006a, p. 63). Although as Tate 

points out, `adding another subject is not increasing flexibility, it is adding to the 

demand' (Tate, 2007). Estelle Morris says that the QCA was `really resistant' to 

Blunkett's desire for compulsory lessons in citizenship (Morris, 2007). Morris 

comments that the QCA, 

`basically said ̀ it can't be done', `we don't want to do it', `we don't want this change' 
and it did cause a bit of a row. There was friction between David and the senior 
officials at the QCA at the time. I think politically they were very slow to understand 
that this was the sort of thing you might expect a Labour government to do and it was 
the sort of thing a Secretary of State was entitled to say `I'd like you to look at" 
(Morris, 2007). 

Morris is clear that ̀ given a choice they would not have done it'. According to Morris, 

QCA's view was that `we've not got the teachers, we've not got the space, we don't 
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want to turn things upside down' (Morris, 2007). Morris says that she felt she ̀ was 

managing a very prickly relationship between the Chairman and Chief Executive of 

the QCA' and Blunkett. She notes that Blunkett `got very stroppy, but I think looking 

back he had to get stroppy to see it through.. .1 have absolute praise for David, he was 

quite clear what he wanted.. .1 can't overstate that had it been left to officials both 

from the DFEE and the QCA it would not have happened' (Morris, 2007). Tate 

confirms that the `relationships were uneasy' (Tate, 2007). Publicly, however, the 

QCA was certainly on board and Crick has spoken of his high regard for David Kerr, 

who became a member of the AGC, having been seconded to the QCA from the 

National Foundation for Educational Research. Crick and Kerr `worked closely' 

together in producing papers for the AGC to consider (Crick, 2006). 

Nicholas Tate makes clear that he was personally very much in favour of the 

introduction of citizenship lessons in schools. ̀ I remember feeling myself extremely 

positive' about the initiative (Tate, 2007, see also Tate, 1997). However, he `was very 

conscious of the potential sidelining of QCA and, as the chief executive of a major 

organisation, there is always an element of power-struggle going on, you want your 

organisation to be the most prominent and to shape things'. As such: ̀ You're almost 

driven by your institutional position to lobby and to try and increase your power and 

influence in a given situation' (Tate, 2007). Although Tate `feared that some of the 

strong moral messages that we were trying to get across in the national forum were 

not things that were necessarily going to be put at the forefront of the proposals for 

citizenship education... fundamentally it was an initiative' that he ̀ strongly supported' 

(Tate, 2007). 
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According to Crick, he was in `no doubt that Blunkett was 100 per cent in favour' of 

introducing citizenship lessons in schools when he set up the AGC and `that a report 

would be published'. Crick says that the first thing he asked Blunkett was `will you be 

able to get this past No 10'. Blunkett said `yes' that he `had mentioned it' to Tony 

Blair (Crick, 2006). As Sir Donald Limon, a member of the Advisory Group on 

Citizenship and a former House of Commons clerk says, the fact that the Advisory 

Group `was set up so very early by the government' demonstrates that `Blunkett was 

determined, whilst he was Education Secretary, to get moving on citizenship 

education, probably because he thought that any successor might well be much more 

lukewarm on it, and he wanted to progress it as fast as possible'. As Limon notes, 

when Blunkett set up the group `it was probably the first time a senior politician in 

office had taken the subject up personally' (Limon, 2006) - certainly to such an 

extent. However, Crick says that he `could not be sure that the government would 

necessarily act' on the report once published. Nevertheless, Blunkett told Crick that `it 

was one of his major ambitions to get Citizenship into the National Curriculum' 

(Crick, 2006). As such, he wanted Crick to chair the advisory group `to advise how 

best to do that, not whether' to do it (Crick, 2002b, p. 493, emphasis in original). 

However, Blunkett's view was that the political education programme of the 1970s 

had an insufficiently broad emphasis, being concerned primarily with political literacy 

(Crick and Heater, 1977; Crick and Porter, 1978), and that citizenship education ought 

to be concerned more generally with how children should be taught to be citizens. 

Blunkett told Crick: `Political education is too narrow. We've got to look at the 

voluntary sector. Your work in the 1970s was too focused on politics. We need to be 

much broader' (cited in Pollard, 2004, p. 262). Blunkett's focus was on the 

development of social capital, as he later made clear in Politics and Progress (e. g. 
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Blunkett, 2001, pp. 21-22 and pp. 26-29). Elisabeth Hoodless claims that Bernard Crick 

came to the chairmanship of the Advisory Group on Citizenship `as an opportunity to 

reinforce political education'. She argues that Crick was `won round' to a broader 

understanding of citizenship through his visits to schools whilst chairing the group 

(Hoodless, 2006). Crick says that he had `come round' prior to his appointment as 

Chairman of the Advisory Group to a wider conception of citizenship education rather 

than political education (Crick, 2002b, p. 493). Blunkett 'essentially.. . knew pretty 

much what he wanted to achieve'. He wanted citizenship lessons to be not just `about 

political literacy but also the other aspects' later detailed in the AGC Report, 

including `some practical substantiation of volunteering' .9 
The terms of reference 

given to the Advisory Group certainly reflected a broad understanding of citizenship 

education. The group was asked: 

`To provide advice on effective education for citizenship in schools - to include the 
nature and practices of participation in democracy; the duties, responsibilities and 
rights of individuals as citizens; and the value to individuals and society of 
community activity' (DFEE/QCA, 1998, p. 4). 

The emphasis on the responsibilities of citizens and community activity by citizens 

reflected New Labour's communitarian agenda and its concern about levels of social 

capital. As Chapter 4 made clear, the model of citizenship implicitly advanced by 

Putnam's work on social capital also contains an important republican strand, which is 

consistent with the emphasis in the remit on democratic participation by citizens - 

although the reference to `participation in democracy' can also be seen as linking back 

to the republican model of citizenship that underpinned the political education 

programme of the 1970s. The terms of reference also made clear that it would cover, 

9 Former Senior UK Labour government policy adviser. Interview, 18 April 2007. 
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`the teaching of civics, participative democracy and citizenship, and may be taken to 
include some understanding of democratic practices and institutions, including parties, 
pressure groups and voluntary bodies, and the relationship of formal political activity 
with civic society in the context of the UK, Europe and the wider world... and... an 
element of the way in which expenditure and taxation work, together with a grasp of 
the underlying economic realities of adult life... ' (DFEE/QCA, 1998, p. 4). 

In deciding who to appoint on to the Advisory Group on Citizenship, Blunkett `put 

feelers out' to those individuals and groups ̀ who'd been working on citizenship for a 

long time' (Blunkett, 2006b) such as key figures in the Citizenship Foundation and 

the CSV. Accordingly, the key members of the social education policy community 

were well represented on the group, with representatives from the Citizenship 

Foundation and the CSV appointed as members of the group and representatives from 

the Citizenship Foundation, the CSV and a range of other organisations concerned 

with citizenship education also provided consultation to the group or served as 

members on Advisory Group sub-groups on citizenship education at the primary and 

secondary levels and on the teaching of controversial issues. In other words, when the 

Advisory Group on Citizenship was formed in November 1997 organisations such as 

these provided a `ready community of support' to develop and implement the 

initiative and to work towards its successful delivery (Breslin, 2006). The pre-existing 

social education community in a sense essentially `piggybacked' on this policy 

initiative, linking arguments in favour of citizenship education with their and others' 

concerns about perceived declining levels of social capital in Britain. 

Moreover, members of the social education community were highly motivated, 

`caring passionately' about citizenship education as a school subject. It is not, for 

example, ̀ as easy to get this passionate about key skills or about the structure of A- 

level qualifications' as compared to citizenship lessons (Breslin, 2006). In other 
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words, a range of key individuals and groups, very knowledgeable about citizenship 

education, and who had been campaigning for its introduction in schools for, in some 

cases, several years, were absolutely dedicated to the introduction of citizenship 

lessons and determined to ensure that they did everything they could to work towards 

the implementation of a policy to this effect. Breslin claims that a key reason why the 

citizenship education project was successfully introduced by Labour was that when 

.. _. 
Blunkett announced the formation of the Advisory Group, `there were a range of 

organizations and individuals who had literally given much of a lifetime to arguing for 

the education system to play precisely this role, for the curriculum to have precisely 

this input' (Breslin, 2006). So, Breslin argues, there were important issues at a local 

community level, and, at the same time, developments at the level of formal politics. 

He agues that the emphasis on community placed both by New Labour and a whole 

range of other actors represented a response to the `no such thing as society' idea. 

Moreover, Breslin notes that when "there is no such thing as society' then arguably 

there is no such thing as social capital either because that is what society gives you' 

(Breslin, 2006). 

The membership of the Advisory Group on Citizenship included: Jan Newton, then 

Chief Executive of the Citizenship Foundation, Elisabeth Hoodless, the Executive 

Director of the Community Service Volunteers, and Tom Bentley from Demos, who 

was at this time also a special adviser to Blunkett. It also included Kenneth Baker, the 

former Conservative Secretary of State for Education and Home Secretary. In 

addition, a range of other figures from diverse backgrounds also became members. 

These included: Marianne Talbot, a philosophy lecturer at Oxford University, who 

had previously chaired the National Forum for Values in Education and the 
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Community in England in 1996 and whose primary concern was with the teaching of 

values in schools, particularly within the context of the spiritual, moral, social and 

cultural development of young people (SCAA, 1996). Also of particular note was the 

inclusion of Michael Brunson, then political editor at ITN and a trustee of the 

Citizenship Foundation. Brunson had become involved with the Citizenship 

Foundation several years prior to the creation of the Advisory Group on Citizenship, 

when he became one of the judges of the organisation's- annual Youth Parliament 

competition (Brunson, 2000, p. 303). Brunson was invited to join the Advisory Group 

not only because of his links with the Citizenship Foundation but also because he was 

seen by Blunkett as being able to help the group `sell the policy' to a potentially 

hostile media (Blunkett, 2006b), and Brunson's role in the group focussed mainly on 

`questions of how our report should be drafted'. Brunson was keen to ensure that `in 

dealing with what many politicians, teachers and the general public might see as an 

attempt to introduce political indoctrination into schools, we should state the reasons 

for our recommendations, and the means of achieving them, with the utmost clarity' 

(Brunson, 2000, pp. 304-305). The then Speaker of the House of Commons, Betty 

Boothroyd, links the setting up of the group with concerns about political apathy. She 

says that at this time she `wanted to do something to strengthen the position of 

Parliament at the centre of our democracy'. She was `appalled by the May Day 

rioters.. . This was the violent edge of political indifference and it worried me stiff 

(Boothroyd, 2001, p. 299). She therefore `strongly supported' Blunkett's setting up of 

the Advisory Group on Citizenship, and agreed to became patron of the group 

(Boothroyd, 2001, p. 299). Sir Donald Limon, a former Clerk of the House of 

Commons, served as her representative on the group. In order for the Speaker to be 

patron, the government had to gain the approval of the then Leader of the Opposition, 
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William Hague, and the then leader of the Liberal Democrats, Charles Kennedy, 

which both of them gave. This helped prevent the initiative being presented by critics 

as an attempt at political indoctrination (Crick, 2002b, pp. 503-504, n. 15) - as did 

Kenneth Baker's membership of the group (Crick, 2003, p. 18). Baker was asked to 

join the group as Blunkett was `very concerned that given the controversy there had 

been in the 1980s about political education in some schools' the development of 

citizenship lessons must be `seen as a bi-partisan initiative'. 10 

Crick insisted on the appointment of two additional members to the Advisory Group: 

Dr Alex Porter, a former lecturer at the Institute of Education, University of London, 

and who had co-edited the 1978 Hansard Report on political education with Crick 

(Crick and Porter, 1978), and Phil Turner, a former Assistant Education Officer at the 

London Borough of Redbridge, and a friend of Crick. However, this latter- 

appointment `proved a big mistake' (Crick, 2002b, p. 494) as Turner had to resign 

from the group following the publication of an article in the Yorkshire Post in which 

he `very vigorously attacked the bureaucracy of OFSTED and the bureaucracy of the 

Department of Education' while the Advisory Group was still working on its report. 

For Crick, it was therefore `perfectly right that he should go' (Crick, 2006). 

The Advisory Group's other members were: Elaine Appelbee, a member of the 

General Synod of the Church of England, Heather Daulphin, Director of Post-16 

Studies at Hampstead School, London, Mavis Grant, Headteacher of Mary Trevelyan 

Primary School, Newcastle-upon-Tyne, Usha Prashar, Chair of the Parole Board, 

Graham Robb, Headteacher of Lode Heath Secondary School, Solihull, and Sir 

10 Senior UK Labour government policy adviser 2. Interview, 13 June 2007. 
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Stephen Tumim, a former HM Chief Inspector of Prisons in England and Wales. 

Representatives from the Office for Standards in Education (OFSTED) (Scott 

Harrison), the Teacher Training Agency (Stephen Harrison), and the Department for 

Education and Employment (DFEE) (Phil Snell) served as Observers of the group, 

which was managed by the Qualifications and Curriculum Authority, the successor to 

the School Curriculum and Assessment Agency, and which put forward three 

representatives: Liz Craft, Project Manager, Chris Jones, Head of National 

Curriculum Review Division, and David-Kerr, Professional Officer - the latter had, as 

noted, been seconded to QCA from the National Foundation for Educational 

Research, having been recruited for his expertise on the National Curriculum. The 

membership of the AGC is reproduced in Table 6.1. 

6.4 The Advisory Group on Citizenship: Deliberation 

After an initial meeting which basically `set the scene', with members of the Advisory 

Group on Citizenship outlining their core views on citizenship education, the group 

met only a handful of times between its establishment in November 1997 and the 

publication of its final report in September 1998. The group essentially functioned by 

considering papers put together by Crick and Kerr at each meeting. These papers were 

discussed and revised by the group during these meetings. As Graham Robb 

comments: `You'd get a draft report come out about subject X and we would have one 

of these long meetings where we would talk through and perhaps a sub-group would 

go away and look at a section of that ... we would then go back with proposals' (Robb, 

2005). The most important meeting was held in Windsor over two days in February 

1998 to discuss a draft report produced by Crick and Kerr. Crick and Kerr put the 
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Table 6.1: Membership of the Advisory Group on Citizenship 

Patron: The Rt Hon Betty Boothroyd, MP, Speaker of the House of Commons. 

Chairman: Professor Bernard Crick. 

Members: 
Elaine Appelbee, Member of the General Synod of the Church of England. 
Lord Baker, CH, former Secretary of State for Education and Home Secretary. 
Tom Bentley, from the think tank, Demos. 
Michael Brunson, Political Editor, ITN. 
Heather Daulphin, Director of Post-16 Studies, Hampstead School, London. 
Mavis Grant, Headteacher of Mary Trevelyan Primary School, Newcastle-upon-Tyne. 
Elisabeth Hoodless, CBE, Chief Executive of Community Service Volunteers (CSV). 
Sir Donald Limon, KCB, representing the Speaker of the House of Commons. 
Jan Newton, Chief Executive of the Citizenship Foundation. 
Dr Alex Porter, former Lecturer in Education (Politics) at the Institute of Education, 
University of London. 
Usha Prashar, CBE, Chair of the Parole Board. 
Graham Robb, Headteacher of Lode Heath Secondary School, Solihull; appointed 
HM Chief Inspector for Careers Education, April 1998. 
Marianne Talbot, Lecturer in Philosophy at Brasenose College, Oxford. 
Sir Stephen Tumim, OBE, former HM Chief inspector of Prisons in England and 
Wales. 
Phil Turner, former Assistant Education Officer at the Borough of Redbridge, London 
(until 2 June 1998). 

Observers: 
Scott Harrison, Office for Standards in Education (OFSTED). 
Stephen Harrison, Teacher Training Agency (TTA). 
Phil Snell, Department for Education and Employment (DFEE). 

Qualifications and Curriculum Authority (QCA): 
Liz Craft, Project Manager. 
Chris Jones, Head of National Curriculum Review Division. 
David Kerr, Professional Officer, seconded to QCA from the National Foundation for 
Educational Research (NFER). 

(DFEE/QCA, 1998, p. 5) 
(Individuals' details correct at the time of the formation of the Advisory Group). 

broad outline of the draft report together, outlining the context of the report and its 

main aims (Crick, 2006). Different members of the group made a lesser or greater 

degree of contribution to the discussions that followed from the circulation of the draft 
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report, although overall there was a fair degree of consensus on it. As Newton notes, 

the group `decided we wanted a unanimous report' (Newton, 2005) and so, as Talbot 

puts it, members ̀signed up to collective responsibility' (Talbot, 2006). According to 

Robb: `It was very clear that what Bernard was trying to do was achieve a political 

consensus'. Crick said ̀ he wanted to come to a whole committed consensus. He didn't 

want someone producing a minority report. Therefore, he wouldn't force things to 

votes where he didn't feel it was absolutely essential' (Robb, 2005). Nevertheless, it is 

important to note that `there weren't any shrinking violets' on the Advisory Group 

(Talbot, 2006) and there were `robust arguments' on several key issues (Newton, 

2005). Similarly, Brunson reports that the discussions of the group were `extremely 

lively' (Brunson, 2000, p. 304). 

One important issue related to the amount of curriculum time that should be set aside 

for citizenship. There was some disagreement within the group about this but it was 

eventually agreed that citizenship ought not to take up more than five per cent of 

curriculum time - the amount of time devoted in the National Curriculum to 

compulsory religious education. Another difficulty was the issue of delivery. The 

group discussed whether citizenship should be taught as a separate subject or taught 

through other subjects. The group decided that schools could decide this for 

themselves. There was also some discussion about issues around diversity, about how 

far human rights should be represented through the subject, the extent to which issues 

surrounding national identity ought to be explored, and about European and global 

dimensions to citizenship (Newton, 2005) - in a sense prefiguring the `identity and 

diversity' strand to citizenship education recently proposed by Sir Keith Ajegbo 
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(DFES, 2007) and New Labour concerns around patriotism, national identity and 

`Britishness'. 

There was little disagreement amongst members of the group as to whether 

citizenship lessons should be made compulsory or voluntary. The group quickly 

decided that citizenship education ought to be compulsory. According to Crick (2003, 

p. 18), Kenneth Baker said that the cross-curricular advisory papers (including the one 

on citizenship) that had been produced when he was Education Secretary `had all been 

ignored and had had very little influence at all'. He therefore told the group that: 

`With such a full, crowded National Curriculum, any major new initiative must either 

be statutory or else it would be a faint prayer' (Crick, 2003, p. 18). 

However, Baker also argued that the National Curriculum was already over-crowded, 

and that in order to accommodate citizenship lessons the school day should be 

lengthened (Brunson, 2000, p. 304). According to Marianne Talbot, Baker's view was 

that `there wouldn't be time' for citizenship lessons, unless the school day was 

extended. Talbot says that there ̀ was quite a lot of discussion' about this but that the 

group rejected Baker's suggestion. Talbot notes that the group `eventually decided' 

that it `certainly didn't want citizenship associated with the lengthening of the school 

day, given that that would immediately alienate every teacher in the country' (Talbot, 

2006). Jan Newton notes that `some of us decided that to lengthen the school day to 

introduce it would probably mean it was dead before it arrived' (Newton, 2005). 

Nevertheless, even after the Advisory Group had produced its report, Baker continued 

to stress his view that the school day ought to be extended. After congratulating Crick 

for his work chairing the Advisory Group, Baker told the House of Lords in January 
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1999 that his one regret during his time as Secretary of State for Education was that 

he did not manage to `extend the teaching day by one period'. ' 1 

The most important disagreements between members of the Advisory Group, 

particularly at the early meetings, concerned the definition of citizenship the group 

should adopt. More precisely, according to Scott Harrison, the disagreement centred 

around `how far citizenship is about knowledge and understanding and being an 

informed citizen in a political sense' and about ̀ how much it's just about doing good' 

(Harrison, 2006). This was of particular concern to some of the most influential 

members of the group. Crick stresses the continuities between the citizenship 

education initiative and the political education programme of the 1970s. He claims 

that ̀ those who knew the background of this, like Jan Newton and Alex Porter, they 

knew that we were building on the old 1970s thing', although `I didn't want to say 

that too explicitly' (Crick, 2006). Crick, Newton, and Porter, in particular, stressed the 

importance of political literacy. Newton argues that: `The political literacy strand is 

very strong. ' 11er view was `that you couldn't actually be and I'll use the term an 

`effective citizen' (although not everybody would like that) unless you've got some 

political literacy skills and understanding. And yes a bit of knowledge because you do 

just need to know where to find things out' (Newton, 2005). 

Elisabeth lloodless, however, argued for a version of citizenship education in which 

volunteering played a key part. Newton notes that Hoodless 'wanted to have a very 

strong message' in the report ̀ about community involvement or community service as 

we were then calling it' (Newton, 2005; see also Brunson, 2000, p. 304). Hoodless 

'I house of Lords, I lansard, 18 January 1999, column 451. 
. 

226 



Social Capital, Policy Networks and Citizenship Education Chapter 6 

says that Crick was `deeply committed to politics but citizenship was regarded as 

broader. Crick didn't like volunteering' (Hoodless, 2006). He regards `political 

literacy' as being at `the centre' of the initiative and is critical of the `Boy Scout and 

building the community stuff' f it doesn't involve participants becoming politically 

literate (Crick, 2006). Nevertheless, Hoodless argued strongly that community 

involvement and volunteering ought to be compulsory. Whilst Crick criticised the 

notion of `compulsory volunteering', arguing that it could be `self-destructive', he 

nonetheless concedes that Hoodless ̀ put up a pretty powerful argument' for the value 

of voluntary work for school children and Crick states that, since the introduction of 

citizenship lessons in schools, the CSV `have been very important' in terms of `the 

delivery' of citizenship education (Crick, 2006). However, the group rejected 

Hoodless's suggestion that the number of hours to be spent by pupils on voluntary 

activities should be specified; she favoured 1,000 hours of volunteering being made 

compulsory (Crick, 2006). Newton believes that Crick `probably would have gone for 

a less strong view about community involvement'. However, according to Newton, 

`David Blunkett was very, very definite that we needed to include this' as part of the 

understanding of citizenship advanced (Newton, 2005). 

Part of the disagreement about how best to understand citizenship focused on the role 

of values in education. Marianne Talbot had a significantly different agenda to either 

Blunkett or Crick from the start, as she ̀ would have preferred the work that [she] was 

doing on values to have continued rather than move to citizenship' (Talbot, 2006). 

Porter, Crick and Talbot, in particular, argued about the meaning and nature of 

democracy and how citizenship education should fit into this. Talbot argued strongly 

against moral relativism and, drawing on the empirical evidence gathered by the 
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National Forum she had chaired, argued in favour of the idea that there are common 

values that could be taught to schoolchildren (Talbot, 2006). However, Crick was 

critical of Talbot's work on values, and argued against the notion that it was possible 

to discover `from a survey what values people valued' and on this basis argue that 

`children were not learning these values' (Crick, 2006). Nevertheless, ultimately a 

consensus was reached, which broadly accommodated the different perspectives 

advanced. Newton argues that the report of the Advisory group, and the subsequent 

policy on citizenship education, did reflect a broad understanding of citizenship, 

incorporating, `the idea of community involvement and making sure that values came 

through - social and moral responsibility.. . 
it was also important to accept and 

recognise that you had to take responsibility for various things so I would say it was a 

broader sort of approach' that was advanced by the group than one focused just on 

political literacy (Newton, 2005). Harrison argues that it is possible to trace the major 

disagreements within the group about how best to understand citizenship into the 

conception of citizenship underpinning the group's report. As Harrison puts it, `you 

can track through their different influences into the final product' (Harrison, 2006) - 

with citizenship defined in terms of political literacy, social and moral responsibility, 

and community involvement (DFEE/QCA, 1998, p. 11), although perhaps even more 

significantly, this tripartite definition of citizenship fits very closely with the group's 

initial remit, which was written by Blunkett (Blunkett, 2006b; see DFEE/QCA, 1998, 

p. 4). 

The Advisory Group consulted widely, taking submissions from a range of 

individuals and groups. Crick also visited a number of organisations. As Newton 

notes, there ̀ was quite a strong feeling that we were not sitting in a room just talking 
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to ourselves' (Newton, 2005). Of particular note was the submission of the 

Citizenship 2000 group, which was made up of several of the key groups that 

comprised the social education policy community. The Citizenship 2000 group was 

set up by the ATSS and the Citizenship Foundation, following conversations between 

Tony Breslin of the ATSS and Don Rowe at the Citizenship Foundation. They 

discussed `how the different organisations could work together' to further the cause of 

citizenship education, especially in a context in which it seemed an increasingly 

-- realistic prospect (Breslin, 2006). After the Advisory Group was formed, Breslin and 

Rowe were particularly concerned that the social education community shouldn't `put 

separate, conflicting submissions into the Crick report and in a sense compete with 

each other' (Breslin, 2006). Therefore, they called together a range of different 

organisations that supported citizenship education and formed the Citizenship 2000 

group, which held a small number of meetings at the offices of the Citizenship 

Foundation. Rowe recalls that all the groups `were very much in favour of citizenship 

education becoming statutory after 10 years of citizenship as a cross-curricular theme' 

(Rowe, 2006). Citizenship 2000 produced a common paper that all of the 

organisations signed up to and this was submitted to the Advisory Group. 

One of the key points agreed upon by these groups was that ̀ young people's access to 

the social curriculum (or any of the social subjects) had been significantly impaired 

since the launch of the National Curriculum'. The Citizenship 2000 coalition `felt 

very strongly' that for a whole range of reasons, such as the fact that `children were 

taught by non-specialists', that social subjects were `marginalized in terms of the 

resources' made available, and ̀ the pure breadth of the PSHE project from records of 

achievement, to drug use, to market economics', the `very important matters around 
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young people's political, legal, social, and economic literacy' were `simply not dealt 

with sufficiently' in schools (Breslin, 2006). These issues were of particular concern 

to the group, especially given its anxiety about `the weakness of civic discourse' in 

the UK. The submission of the Citizenship 2000 group made a strong connection 

between civic disengagement amongst young people, consistent with the social capital 

discourse deployed by key individuals and groups within the policy network, and the 

need for compulsory citizenship lessons in schools. The Citizenship 2000 group 

argued, for example, that: 

`Citizenship education in schools and colleges is too important to be left to chance. 
Recent research has underlined the weakness of civic discourse in this country. 
Citizenship education is urgently needed to address this historic deficit if we are to 
avoid a further decline in the quality of our public life and if we are to prepare all 
young people for informed participation' (Citizenship 2000,1998, p. 1). 

This passage of the Citizenship 2000 group's-submission was cited in the AGC's 

report (DFEE/QCA, 1998, p. 14). The `recent research' referred to by Citizenship 

2000 was that of Ivor Crewe and his colleagues, highlighted in Citizenship & Civic 

Education (Citizenship Foundation, 1997) and also that of Arnot et al (1996). 

The Citizenship 2000 group welcomed New Labour's review of citizenship in the 

National Curriculum and viewed it as potentially playing an important role in 

encouraging `young people to engage politically and socially' and encouraging 

`acceptance of individual and collective responsibility' (Citizenship 2000,1998, p. 1). 

The group identified four key areas in which citizenship education was needed. The 

group argued that lessons in citizenship were necessary ̀to address the reality of: 

" rapidly changing relationships between the individual and government; 
" the decline in traditional forms of civic cohesion; 
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" the new political context of Britain in Europe; 

" rapid social, economic and technological change in a global context (Citizenship 
2000,1998, p. 1). 

Citizenship 2000 argued further that citizenship education `is not simply for older 

pupils' but rather the `development of the informed, active citizen begins in the early 

years and is a life-long process' (Citizenship 2000,1998, p. 2). The group argued that 

citizenship education `at all levels' includes the following features: 

"a core of concepts; 
"a body of knowledge; 
" skills to enable participation and empower individuals, such as enquiry, reflection 

and debate (Citizenship 2000,1998, p. 2). 

Thus political literacy and participation in the public realm were of vital importance to 

the group, which also argued that there are (or ought to be) three core concepts 

underpinning citizenship education: 'rights, responsibilities and justice (fairness)' 

(Citizenship 2000,1998, p. 2, emphasis in original). The group did not detail how it 

defined these concepts but did make clear they `should be related to all aspects of 

community life, such as family life, personal relationships, education, leisure, 

employment, law, economic affairs, political life, health issues, public services and 

the environment' (Citizenship 2000,1998, p. 2). The underlying discourse advanced 

by Citizenship 2000's submission, very much in line with that of social capital 

theorists (although the term `social capital' is not used by the group), is one in which 

(increased) civic engagement is regarded as potentially playing a vital role in the 

development of the individual citizen and in strengthening communities and society as 

a whole. It is therefore best viewed as a republican-communitarian model, stressing 

the importance both of political and civic participation and the extent to which this 

participation is reliant on community life. 
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The Citizenship Foundation also produced a submission of its own, which emphasised 

the importance of `moral reasoning' as well as `a core of social, civic, and political 

knowledge', which, as with the Citizenship 2000 submission, was based around the 

key concepts of `rights, responsibilities and fairness' (Rowe, 2006). Rowe argues that 

the Citizenship Foundation should `claim credit for the fact that social and moral 

responsibility was written into the curriculum as a major strand' as this `was directly 

what we argued for'. The Citizenship Foundation argued that `citizenship has always 

been seen as having a very important role in education generally' and ̀ that if this was 

not being done well at key stage 1 and 2 then there would be a developmental delay, 

just as if you didn't start teaching science at 12 or 13 there would be a developmental 

delay in scientific understanding'. According to Rowe, it also argued that citizenship 

education ̀should be an entitlement at both primary and secondary schools' and that it 

`ought to have a dedicated slot of its own, it ought to be taught by specialist teachers, 

and it ought to have 5 per cent of curriculum time' (Rowe, 2006). 

After the initial meetings the Advisory Group produced an interim report in March 

1998. As Kerr notes, the `group worked to a very tight time-scale in order to dovetail 

with QCA's timetable for providing advice on the review of the National Curriculum' 

(Kerr, 1999, p. 277). According to Brunson, Woodhead `made his opposition to the 

whole idea of formal education for citizenship plain' at the QCA meetings (Brunson, 

2000, p. 306). Crick claims that Blunkett regarded Woodhead as ̀ a loose cannon' but 

that `Blair wanted to keep him' so he remained in his post (Crick, 2006; see also 

Pollard, 2004, p. 243). According to Brunson, Woodhead favoured a form of economic 

citizenship, arguing that `the finest preparation for adult life was to ensure that all our 

children were fully literate and numerate, and he wanted nothing to do with any plan 
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which might make the achievement of that aim any more difficult' (Brunson, 2000, 

p. 306). In January 1999, Ben Bradshaw expressed concern in Parliament about 

`rumours that Mr. Woodhead is trying to veto the sensible proposals to put citizenship 

into schools', although the then under-Secretary of State for School Standards Charles 

Clarke denied that anyone was `trying to scotch or veto any proposals'. 12 

In 2000, Woodhead expressed a great deal of concern about the possible introduction 

of citizenship lessons in schools, asking: ̀ What will go if we are having five per cent 

of teaching time devoted to citizenship? ' (cited in Womack, 2000). Woodhead argued: 

`If we want young people to play a positive part in the life of the nation we need to 

teach them to read and write, we need to teach them about the life and history of the 

nation, the culture of the nation, and we need to teach them how to behave' (cited in 

Womack, 2000). Woodhead poured scorn on the notion that schools had any role to 

play in tackling concerns relating to low levels of trust in politicians or electoral 

turnout. He complains in his book Class War that: `We do tend to believe that schools 

can solve the myriad of social ills that affect our society and many of us are too ready 

to believe that the collapse of western civilisation as we know it is entirely down to 

the inability of teachers to teach' (Woodhead, 2002, p. 5). It is clear that Woodhead 

believes that those who favoured citizenship lessons were primarily motivated 

(though mistakenly in his view) by a belief that such lessons could reverse a perceived 

civic decline. Woodhead sums up the motivation of those who favoured the 

introduction of citizenship education as follows: `We no longer trust our politicians 

enough to bother to vote? Let's introduce a period or two of Citizenship into the 

National Curriculum. That will reverse the cynicism and restore a belief in the 

12 House of Commons, Hansard, 14 January 1999, column 428. 
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democratic ideal. If only it were that simple' (Woodhead, 2002, p. 5; see also 

Woodhead, 2002, pp. 30,54,64). Brunson notes that teachers' representatives also 

expressed anxiety about the introduction of citizenship lessons. They were particularly 

concerned about ̀ what they saw as yet more direction from central Government as to 

what they should teach, and how they should teach it. Where, they asked, will we find 

the extra time to teach an extra subject? ' (Brunson, 2000, p. 306). 

As well as consulting widely during the preparation of the report, the Advisory Group 

also held a number of road shows around the country. Blunkett addressed the 

Sheffield road show, explaining why citizenship should be taught in schools. Blunkett 

argued: ̀ I do not think it is right that our children should simply become voyeurs and 

bystanders while other people determine the future shape of their lives. Citizenship 

education will help to ensure that they do not' (cited in Brunson, 2000, p. 306). 

Blunkett's commitment to citizenship education remained very strong during the 

Advisory Group's deliberations. In February 1998, Tony Wright asked Blunkett, in a 

Parliamentary debate, whether he would respond to the Advisory Group's report, once 

completed, ̀ in terms of two principles; first, that a democracy has an obligation to 

educate young people in citizenship; secondly, we shall make progress only if it now 

becomes a requirement, and not merely a recommendation? ' Blunkett answered that 

he was `keen that we do not repeat the situation that appertained when the previous 

Labour Government lost office, when Baroness Williams was in my post. She was 

still talking about this subject when the Government were defeated'. Blunkett argued 

that action was needed by government, 

`to ensure that the curriculum reflects the critical importance of citizenship and 
democracy to equip our young people for the world of tomorrow so that they 
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understand the structures of our society and democratic institutions, and their part in 
holding the Government to account'. 13 

Blunkett was the major force in government driving the initiative through. As Halpern 

says, Blunkett `had a deep interest in citizenship education, he kept a focus on it, he 

kept pushing it forward' (Halpern, 2006). Estelle Morris notes that when she became 

Secretary of State for Education and Skills in 2001, Blunkett made a special point of 

saying to her "you will look after citizenship lessons won't you" (Morris, 2007). 

Even after he had become Home Secretary, Blunkett continued to argue for the 

importance of `active citizenship' for society - linking this with `community 

engagement'. -In-December 2001, Blunkett told the Commons: `Community 

engagement and active citizenship are fundamental to the fabric of our society. I aim 

to ensure that they underpin all aspects of policy development in the Home Office and 

across government. ' 14 Blunkett viewed the reforms he introduced while Home 

Secretary, such as the citizenship ceremonies and tests for new migrants, ̀ as wholly 

continuous with what had been done in schools', as did Crick. For Blunkett and Crick, 

those who said ̀ well, why are you introducing these requirements for people applying 

for citizenship when British citizens don't even have this? ' The answer to that was 

`well actually we did introduce citizenship education in schools'. 15 Marianne Talbot 

comments that Blunkett was `quite extraordinarily energetic' in working towards its 

implementation and notes the `energy he was prepared to give to it, the amount of 

time and support he had to give to it' (Talbot, 2006). Blunkett's great commitment to 

citizenship education is demonstrated by a long correspondence he had with Marianne 

Talbot that started in 2003 - after citizenship education had been introduced in 

schools in August the previous year. The correspondence began after Talbot had 

13 House of Commons, Hansard, 26 February 1998, column 488. 
14 House of Commons, Hansard, 17 December 2001, column 76. 
" Former Senior UK Labour government policy adviser. Interview, 18 April 2007. 
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published a newspaper article critical of the notion of citizenship being taught as a 

subject in itself 'on a par with science, history or music'. Talbot argued 'that the 

promotion of good citizenship should be a whole-school issue ... something that 

emerges from the ethos of the school, rather than something taught within a time- 

tabled period by specialist teachers' (Talbot, 2003, p. 21). Blunkett wrote a letter to the 

newspaper in response, arguing that 'had head teachers taken this matter seriously in 

the first place' there wouldn't have been a need for the citizenship education policy 

(Blunkett, 2003a, p. 21). There then followed 'a long and active conversation in 

writing' between Talbot and Blunkett on the subject of citizenship education. As 

Talbot notes, Blunkett was by this time Home Secretary and clearly 'was not 

somebody who had plenty of time on his hands' (Talbot, 2006). 

Blunkett was forced to resign as Secretary of State for Work and Pensions in 

November 2005, following accusations about his business dealings, and having 

previously resigned as Home Secretary in December 2004 after an investigation by 

Sir Alan Budd found that Blunkett could be linked to the decision to speed up the 

residence visa application of the nanny of a woman he was at the time having a 

relationship with. So important were citizenship lessons to Blunkett that he cited 'the 

introduction of citizenship [education]' as one of his main achievements in 

government in his resignation speech (Blunkett, 2005). 

There is no question that Blunkett was absolutely committed to the citizenship 

education policy. By contrast it is by no means clear that the Advisory Group as a 

whole was entirely confident that citizenship would ultimately be introduced as a 

compulsory part of the National Curriculum. The group was keen not to push too far 
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in terms of its recommendations. However, Blunkett was, as Brunson notes, ̀ utterly 

determined to see citizenship education included in the National Curriculum, backed 

by statutory authority' (Brunson, 2000, pp. 305-306). Blunkett told the group not to be 

too conservative in what it recommended and that he would do what he could to 

deliver on its proposals. In September 1998, less than a year after the Advisory Group 

had been formed, it was ready to launch its report. 

6.5 Conclusion 

This chapter has argued that a policy network consisting of two distinct policy 

communities - one a community of intellectuals sympathetic to New Labour and the 

other a social education community comprised of members of several interest groups 

that had long campaigned for citizenship education - played a key role in working 

towards the introduction of citizenship lessons in schools. It has argued that this first 

policy community was very concerned about issues around social capital and saw 

citizenship education as an important means of promoting stocks of social capital in 

Britain. Members of the second, pre-existing, policy community linked their pre- 

existing interest in citizenship education with concerns about declining levels of social 

capital and, like the first community, regarded citizenship lessons as potentially 

having an important role in addressing this perceived decline in levels of social 

capital. It has argued that members of the policy network were closely associated 

either with key New Labour figures, in particular David Blunkett, or served on or 

lobbied the AGC. The policy network can then be seen as an ideational network of 

individuals who shared a particular discourse linking citizenship education and social 

capital; the programmatic beliefs held by key actors about perceived declining levels 
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of social capital in Britain and the need for citizenship lessons to address this 

perceived decline, not only provided the crucial motivation they can be seen as the 

glue binding members of the network together. 

This chapter has argued that Blunkett's formation of the AGC was motivated 

primarily by a concern on Blunkett's part about what he perceived as a decline in 

levels of social capital in Britain and a desire to increase stocks of social capital. It has 

argued that Blunkett was strongly committed to citizenship education but has also 

suggested that his decision was influenced by his contacts with members of both 

policy communities. It has detailed the circumstances around the creation of the AGC 

and has described the key elements of the group's deliberations. It has argued that 

several key members of the group were very concerned with issues around political 

participation and individual and community responsibilities, key concerns of social 

capital theorists, and that these issues essentially drove the major debates within the 

group. It has argued that the key submission to the AGC, from the Citizenship 2000 

group, was underpinned by a republican-communitarian model of citizenship, 

consistent with that underlying Putnam's work on social capital. The next chapter will 

show that the report ultimately produced by the AGC is also consistent with the 

dominant social capital discourse prevalent in both the AGC and the wider policy 

network. It argues further that the nonnative presuppositions underpinning the AGC's 

report are those which best correspond to the republican-communitarian model of 

citizenship implicitly advanced by Putnam, thereby reinforcing the argument that 

concerns about declining levels of social capital motivated key actors to work towards 

the introduction of the citizenship education initiative. 
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Social Capital, Citizenship and the 
National Curriculum in England 

7.1 Introduction 

This chapter outlines the progress of the citizenship education initiative following the 

publication of the report of the Advisory Group on Citizenship (AGC) in 1998 

(DFEE/QCA, 1998) and analyses the normative presuppositions underpinning the 

group's report (hereafter referred to as the AGC Report). It argues that the concept of 

social capital continued to permeate the discourse of key actors involved in the 

development of the policy, as well as the report itself, providing the crucial motivating 

force for the introduction of the policy - just as it had for the -formation of the 

Advisory Group, as detailed in the previous chapter. It then examines the impact of 

the concept of social capital on the citizenship education policy through its influence 

on the normative content of the initiative, as embodied, in particular, in the AGC 

Report. For if concerns about perceived declining levels of social capital did motivate 

key actors to introduce citizenship lessons in schools, as argued in the previous 

chapter and the first part of this chapter, it follows that the substantive- and normative 

content of the citizenship education initiative ought, at the very least, to be consistent 

with such concerns. The primary focus is on the Advisory Group on Citizenship's 

report because of the brevity of the programmes of study for key stages 3 and 4 

contained in the Citizenship Order, which sets out the broad knowledge, skills and 

understanding that pupils should gain (DFEE/QCA, 1999, pp. 14-16) but does not 

provide any justification for the inclusion of citizenship -in the National Curriculum, 

nor contain any argument about the presuppositions that underpin it. 
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The chapter is structured as follows: First, it provides evidence that concerns about 

levels of social capital continued to motivate key members of the policy network after 

the publication of the Advisory Group's report. It then describes how the proposal to 

make citizenship lessons compulsory in secondary schools ultimately became law, 

stressing the crucial role played by Blunkett, who, similarly, continued to be 

motivated by concerns about stocks of social capital in Britain. Second, the chapter 

analyses the presuppositions of citizenship education. For Crick, a 'radical' republican 

agenda is advanced by the Report, which he claims may have escaped the notice of 

other members of the Advisory Group on Citizenship: 'I often wonder how many of 

my group realized that they were signing up to the radical agenda of civic 

republicanism rather than the less demanding 'good citizen' and 'rule of law' 

imperatives of liberal democracy' (Crick, 2002a, p. 114). This chapter argues, 

however, that citizenship education in England is in fact underpinned by the 

normative presuppositions of the 'republican-communitarian' model of citizenship 

summarised in Chapter 4. That is, a model which has a good deal in common with the 

republican tradition in its emphasis on the value of political participation but which 

contains a greater stress on the importance of community membership as a necessary 

prerequisite for such participation. As Chapter 4 argued, this is the model implicitly 

advanced by Putnam in his work on social capital, a broadly similar model to that 

developed by Sandel, albeit without Sandel's critical perspective on US free market 

capitalism. The chapter summarises three crucial normative omissions made by the 

citizenship education initiative, which essentially neglects issues surrounding gender, 

multiculturalism and racism and cosmopolitan citizenship, as would be expected 

given the neglect of these concerns by the republican-communitarian model of 

citizenship advanced by Putnam. 
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The chapter proceeds to detail the key features of the citizenship education initiative 

in England and argues that the republican-communitarian conception of citizenship 

underpinning the policy represents an important shift away from the Marshallian 

conception of citizenship that was previously influential over the Labour party 

(Marquand, 1992). The AGC Report advances a tripartite understanding of citizenship 

defined not in terms of Marshall's (1950) notion of civil, political, and social rights 

but rather social and moral responsibility, community involvement, and political 

literacy (DFEE/QCA, 1998, p. 11). The chapter argues that this definition contains an 

important tension between the first two strands and the third strand (Gifford, 2004): 

essentially a tension between the communitarian and republican elements of the 

conception of citizenship advanced by the report. It argues further that the citizenship 

education initiative also contains a crucial tension between the desire to promote civic 

cohesion, while being situated uncritically within the boundaries prescribed by the 

financial and monetary orthodoxy of neo-liberal capitalism that necessarily serves to 

undermine such communal ties. It concludes that an attempt to mitigate these tensions 

requires a much greater focus by New Labour on addressing the damaging effects on 

social capital promotion of the high levels of wealth and income inequality that exist 

in contemporary British society. 

7.2 The Advisory Group on Citizenship: Aftermath 

The final version of the AGC Report was published in September 1998 and approved 

unanimously by its members (DFEE/QCA, 1998, p. 22). It recommended that 

citizenship should become a statutory foundation subject in the National Curriculum 

at key stages 3 (ages 11-14) and 4 (ages 14-16) and that at the primary level - key 
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stage 1 (5-7 years of age) and key stage 2 (7-11 years of age) - citizenship should be 

combined with personal, social and health education (PSHE). However, at the primary 

level it was not to be compulsory and the programmes of study for citizenship at the 

primary key stages are accompanied by non-statutory guidance. The report 

recommended that this statutory entitlement should be established through specific 

learning outcomes rather than imposing detailed, prescriptive programmes of study so 

as to allow schools flexibility in providing lessons in citizenship. Thus Crick has 

referred to the 'strong bare bones' (Crick, 2000b, p. 117) of the programmes of the 

study contained in the Citizenship Order (DFEE/QCA, 1999, pp. 14-16). The AGC 

Report also recommended that citizenship education should take up no more than five 

per cent of curriculum time and could be taught as a separate subject or as a cross- 

curricular subject, i. e. through other subjects, including PSHE, History, Geography, 

Religious Studies, English, and so on (DFEE/QCA, 1998, p. 22), consistent with 

concerns the QCA had with the idea of citizenship lessons being timetabled in as 

specific a way as other subjects. ' The AGC tried to 'balance up-the sense that the 

National Curriculum needed to be made more flexible rather than added to' and, as 

such, the AGC Report tried to minimise 'the specification from the centre of what 

would be required of schools and seeking OFSTED inspection rather than a more 

detailed regulatory framework'. 2 

Blunkett noted in his diary in September 1998 that there was 'quite a kerfuffle about 

the announcement on citizenship and democracy being taught in the curriculum' 

(Blunkett, 2006a, p. 93). Blunkett reflects that citizenship education 'was extremely 

close to my heart' and he 'wanted to announce that we were going forward with the 

1 Senior UK Labour government policy adviser 2. Interview, 13 June 2007. 
2 Former Senior UK Labour government policy adviser. Interview, 18 April 2007. 
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idea in principle and ensure that a Working Group could carry it with all-party 

support' (Blunkett, 2006a, p. 93). Blunkett says: 

'In the end I got my way, but there was a terrific struggle because people were so 
afraid that it might be interpreted as 'teaching party politics'. Far from it. We were 
just trying to ignite even the slightest spark of understanding of how democracy 
works, and how citizenship, identity and cohesion really matter to a civilised society' 
(Blunkett, 2006a, p. 93). 

Speaking at the launch of the AGC Report in September 1998, Blunkett made clear 

his view that citizenship education is an essential means of encouraging and enabling 

young people to engage in political participation, as a key means of revitalizing 

democracy: 

'Education for citizenship is vital to revive and sustain an active democratic society in 
the new century. We cannot leave it to chance. It is a key part of the curriculum 
throughout Europe and in countries like the USA, Australia and Canada. We must 
provide opportunities for all our young people to develop an understanding of what 
democracy means and how government works in practice - locally and nationally - 
and encourage them to take an active part in the lives of their communities. Linking 
rights and responsibilities and emphasising socially acceptable behaviour to others, 
underpins the development of active citizenship' (Blunkett, 1998). 

Blunkett remained closely involved in the development of the citizenship education 

initiative after the publication of the Advisory Group's report, even after becoming 

Home Secretary in 2001. The Advisory Group 'discussed whether service learning or 

community involvement initiated by schools should be part of a new statutory Order 

for citizenship education', but 'concluded not to ask for their inclusion in a statutory 

Order' (DFEE/QCA, 1998, p. 25). The group therefore only recommended the 

participation of school children in school and community activities. Crick notes that: 

'In relying on good practice rather than compulsion we thought we were being 

politically prudent ... We were acutely aware of the dangers of appearing to overload 
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the bending backs of so many teachers' (Crick, 2000c, p. 8 1). However, Blunkett said 

that the Citizenship Order - which sets out the programmes of study for school pupils 

(see DFEE/QCA, 1999, pp. 14-16) - based on the Advisory Group's report, could 

make such participation mandatory if those drafting it so wished, which they did 

(Crick, 2002b, p. 500). This was something that Elisabeth Hoodless, in particular, 

lobbied Blunkett for. Hoodless argued that 'unless young people actually get their 

hands dirty' citizenship education would 'just be something else in the classroom that 

they survive' (Hoodless, 2006). 

The concept of social capital continued to pervade - sometimes explicitly, sometimes 

implicitly - the discourse of actors involved in the initiative after the publication of 

the Advisory Group's report, reflecting the AGC's move away from T. H. Marshall. 

For example, Potter argues in his book Active Citizenship in Schools, published in 

2002, that: 'The challenge behind citizenship education stems from a range of related 

concerns, particularly the fear that our democratic and social capital is being eroded' 

(Potter, 2002, p. 1). As such, for Potter: 'Citizenship education is one means by which- 

schools can help replenish the nation's depleted stocks of social capital' (Potter, 2002, 

p. 37). In the same way, Elisabeth Hoodless made claims about the civic inactivity of 

many young people, arguing in a newspaper question-and-answer article on 

citizenship education in September 2002, that prior to the introduction of citizenship 

lessons in schools: 

'Young people in the UK today had no part in the building of our public services and 
have no experience of living without them - and surveys reveal that support for the 
NHS is lowest among the young. Participation in elections is declining fastest among 
the young; last year's riots in Bradford, Oldham and Burnley demonstrated young 
people's anger and feelings of exclusion. At the same time there are global threats to 
democracy which we need the young to grasp' (Hoodless, 2002). 
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It was therefore imperative for Hoodless that: 'Every young person should have the 

chance to learn how they can help to build social capital for all of us for the future" 

(Hoodless, 2002). Similarly, Crick, writing in 2002, expressed concern about 'the 

youth vote' and 'the low esteem in which politicians are held generally', which he 

argued 'spills over into a contempt for political activity in general and for acting 

politically - negotiating, compromising, mediating' (Crick and Green, 2002). 

Speaking in the House of Lords in January 1999, Andrew Phillips quoted Ivor 

Crewe's claim that: 'British school students have not yet absorbed the practice of 

public discussion, but they have absorbed the nonns which discourage it'. Phillips 

argued that: 

'When I was a boy growing up in the settled market town of my title [Sudbury], 
people's identification with their local community and institutions was innate and 
natural. Today we inhabit a rootless, classless, mobile world in which everything is 
possible for ill as well as good. Work is more pressurised and insecure and there has 
developed a privatisation of life in a highly complicated world in which there are few 
common causes or places where a sense of citizenship can be learnt, shared and 
developed. %3 

For Phillips: 'The certainty is that unless we really grasp the thistle of citizenship 

education now, the dry rot of disassociation and disillusionment in our society will 

spread and spread rapidly. 4 Speaking in the same debate as Phillips, Labour's 

spokesperson on education in the Lords, Baroness Blackstone, commented on the low 

turnout at general elections amongst young people, which for Blackstone was 'a 

matter of concern'. Blackstone also cited the Demos pamphlet Freedom's Children 

(Wilkinson and Mulgan, 1995), which, she argued, 'showed distrust of core 

31 louse of Lords, Hansard, 18 January 1999, column 44 1. 
4 lbid, column 442. 
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institutions and a third [of young people] taking pride in being outside the 

5 
mainstream, identifying only with their own sub-cultures'. Blackstone made clear 

that the government regarded citizenship education as having an important ftiture role 

in a revised National Curriculum. Blackstone commented: 

'I assure all those who have taken part in the debate that the Government will give 
education for citizenship and democracy a high profile in the reshaped curriculum 
from the year 2000. We shall certainly not pigeonhole it but shall support its 
development within and beyond the curriculum in the years to come. 96 

Indeed the AGC Report is also consistent with, and reflects, the social capital 

discourse of the time, expressing concern about levels of political participation and 

trust amongst young people, although it does not explicitly deploy the term 'social 

capital' anywhere in its report. Betty Boothroyd wrote the foreword to the report, on 

the suggestion of Michael Brunson (Boothroyd, 2001, p. 299; Brunson, 2000, p. 305). 

In her autobiography Boothroyd argues that: 'The dreadfully low turnout in the 2001 

general election' confirmed the view she expressed in her foreword to the Advisory 

Group's report (Boothroyd, 2001, p. 300) that: 'Citizenship as a subject appeared to be 

diminishing in importance and impact in schools ... This area, in my view, has been a 

blot on the landscape of public life for too long, with unfortunate consequences for the 

future of our democratic processes' (DFEE/QCA, 1998, p. 3). Boothroyd says that 'the 

recent surge in violent demonstrations at international meetings across the world 

makes me even more fearful. We tolerate the so-called 'democratic deficit' at our 

peril' (Boothroyd, 2001, p. 300). The AGC cites the Demos pamphlet Freedom's 

Children (Wilkinson and Mulgan, 1995) in its report (DFEE/QCA, 1998, p. 16), and 

argues that citizenship lessons are necessary for school children as a means of tackling 

5 Housc of Lords, Hansard, 18 January 1999, column 460. 
6 Ibid, column 463. 
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4 worrying levels of apathy, ignorance and cynicism about public life' (DFEE/QCA, 

1998, p. 8). The report refers to the 'worrying implications for the future of 

democracy' in the UK of Wilkinson and Mulgan's conclusion in Freedom's Children, 

which claimed to reveal 'an historic political disconnection. In effect, an entire 

generation has opted out of party politics' (cited in DFEE/QCA, 1998, p. 16). The 

AGC report quotes from a speech by the Lord Chancellor who argued: 'We should 

not, must not, dare not, be complacent about the health and future of British 

democracy. Unless we become a nation of engaged citizens, our democracy is not 

secure' (DFEE/QCA, 1998, p. 8, emphasis in original). The report also approvingly 

quotes David Hargreaves's claim that 'political apathy spawns moral apathy' 

(DFEE/QCA, 1998, p. 10). Whilst noting the conflicting evidence on the issue of 

whether or not young people were particularly alienated from mainstream politics as 

compared to previous generations, the report comments that the current situation is 

already 'inexcusably and damagingly bad, and could and should be remedied' 

(DFEE/QCA, 1998, p. 16). The initial remit given to the Advisory Group is reflected 

in the three strands of citizenship education advanced by the report, which argues that 

citizenship education should encompass not only 'political literacy' but also 'social 

and moral responsibility' and 'community involvement' (DFEE/QCA, 1998, p. 11), 

thereby giving the initiative a significantly different emphasis from that of the 

political education programme of the 1970s. 

Although there had been support for the setting up of the Advisory Group on 

Citizenship from all three party leaders in 1997, within a few months of the 

publication of the group's report the Shadow Education Secretary, David Willetts, 

asked the House of Commons: 
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'Is not citizenship just one of a range of new curriculum topics that Ministers want to 
impose on schools? When will they stop? There are a host of them, including "values" 
and "environmental awareness". When will the Government stop their remorseless 
flow of instructions and directives to teachers and schools - what the Secretary of 
State has just called partnership? Does not the Minister understand that the 322 
communications sent from his Department to schools and LEAs last year represent an 
impossible burden which is distracting teachers from delivering the National 
Curriculum and raising standards in schools? 0 

The response of the then Education Secretary Charles Clarke was curt: 'I can only 

return to what I said earlier: some senior Conservative politicians acknowledge the 

need to examine the issues properly and would be rather shocked by the cavalier way 

in which the Opposition today simply dismiss their considerations. 8 Later, in 

September 2002, just as compulsory lessons in citizenship were starting for the first 

time, Damien Green, then Shadow Spokesman for Education, - argued, in a similar 

manner to Willetts, against making citizenship education 'into a compulsory part of an 

already overcrowded curriculum' (Crick and Green, 2002). However, Blunkett argues 

that: 'By the time William Hague had changed his mind, deciding his far-right 

colleagues were jumpy about anything that informed anybody about how to get 

change, or how to oppose government, the momentum was too great' to prevent the 

introduction of citizenship lessons in schools (Blunkett, 2006b). Similarly, Tony 

Wright argues that those who were opposed to the introduction of citizenship lessons 

in schools were 'so politically marginalized' that they were unable to prevent it from 

happening (Wright, 2007). 

In May 1999, Blunkett confirmed that the government would be making lessons in 

citizenship a statutory part of the National Curriculum. 9 Blunkett had been hugely 

influential in providing the political will necessary to ensure this key recommendation 

7 House of Commons, Hansard, 14 January 1999, column 428. 
8 Ibid. 
9 http: //news. bbc. co. uk/l/hi/education/342353. stm 
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of the AGC Report was acceptable to other members of the Labour government. 

Blunkett says that he 'just kept going and going and going, when everybody was 

getting jumpy, including Downing Street' (Blunkett, 2006b). However, Blunkett says 

that opposition did not come from Blair. According to Blunkett, there was no 

significant resistance within government to citizenship education. Rather, 'the only 

major worry, not from Tony Blair himself, but from those advising him, was would 

this be seen as party political? As indoctrination? As something that parents would 

balk at because they don't want their children indoctrinated by people preaching 

politics at themT Blunkett is clear that he 'did not want this' either and says that he 

was 'was able to establish ... that we had got a sufficient consensus, with people of all 

political persuasions' such as the 'Conservative Kenneth Baker' and the 'Liberal 

Democrat Andrew Phillips'. Blunkett argues: 'There was a consensus that I could 

demonstrate' (Blunkett, 2006b), thereby deflecting concerns about possible 

perceptions of political bias or indoctrination in citizenship education. 

Blunkett argues that the way he handled the issue was also very important. Blunkett 

says that he 'deliberately avoided it becoming a high profile political battle'. This had 

the effect of calming 'the nerves of those who might have otherwise blocked me'. 

Blunkett argues that ordinary Labour party members were very much in favour of 

citizenship education in schools: 'Whenever I mentioned the development of 

citizenship and democracy either at meetings or at party conference there was 

considerable support' (Blunkett, 2006b). Tony Wright believes that 'everybody on our 

side thought citizenship education was a good thing' (Wright, 2007). However, Tony 

Blair was less enthusiastic about the policy than Blunkett, although Blunkett argues 

that this was: 'Only because his agenda was understandably focused' on other issues, 
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such as 'school standards, changing parental choice, issues relating to trying to sort 

out higher education. Those were such central political pressure points that it's 

understandable' (Blunkett, 2006b). The likelihood then, as Limon says, is that Blair 

probably gave the Advisory Group on Citizenship 'his approval' but 'without being 

hugely enthusiastic about it' (Limon, 2006) because of these concerns. Although Blair 

has described citizenship education as a 'key area of policy' (Blair, 2000, p. 22), it is 

not a policy, as Crick points out, that has been mentioned a great deal by Blair as part 

of New Labour's 'respect' agenda, for example - with its focus on young people 

taking responsibility for their actions and treating others with due consideration and 

respect - despite its obvious relevance (Crick, 2006). 

Within government 'there was a concern that as we introduced citizenship we didn't 

over-pressurise the rest of the curriculum'. 10 Indeed according to Blunkett he had to 

work hard to ensure that the policy was acceptable to the cabinet, the prime minister, 

and others. Blunkett says that there 'were internal battles, constant wrestling matches 

about priorities. Is this something really that we can afford to spend time and energy 

onT For Blunkett the answer was ... yes" because I believe in it so passionately that 

we're going to do it. And it will be important for the future'. In particular, Blunkett 

recalls: 

'With officials I had to convince them that we needed to back in on this very heavily. 
I had to instruct them that we found the resources to set up the secretariat to service 
the working group. We had to deal with the Qualifications and Curriculum Authority 
who were highly sceptical about the ability to get space in the curriculum to be able to 
do this. We had to deal with teacher training (another element of training and in- 
service training) to be able to do it. So finding E15 million to put into teacher-training 
for professional development was no mean feat, given how tight budgets were at that 
particular time. But it was all worth doing' (Blunkett, 2006b). 

10 Senior UK Labour government policy adviser 2. Interview, 13 June 2007. 
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Nevertheless, once agreed, the government moved quickly on citizenship education, 

as Crick (2000a, p. 11) points out. In Crick's view, this was 'probably for very much 

the same reasons stated in the advisory group's Report. Worries about alienation of 

many of the young from public values, low voting turnout in the 18-25 age group, 

exclusion and youth crime' (Crick, 2000a, p. 11). The QCA consulted on the proposals 

to revise the National Curriculum between 13 May and 23 July 1999 and the draft 

Foundation Subject (Amendment) (England) Order 2000, creating a new national 

foundation subject of citizenship for secondary school pupils, was laid before 

Parliament on 24 January 2000. Speaking to the Second Standing Committee on 

Delegated Legislation in February 2000, Jacqui Smith, then the Parliamentary Under- 

Secretary of State for Education and Employment, stated that the statutory provision 

for citizenship as a foundation subject in the National Curriculum would not take 

effect until the beginning of the academic year in 2002 so as to provide schools with 

'time to prepare and to build up their good practice in that area' (Smith, 2000). Smith 

argued that: 

'Through citizenship, pupils will learn to reason and develop the critical thinking--- - 
skills needed to reflect on and discuss difficult moral and political questions, and 
develop the skills and confidence to play their part in the life of their schools, 
neighbourhoods and communities and the wider world. They will gain practical 
experience of exercising responsibility - through, for example, schools councils, 
involvement in drawing up and managing schools' anti-bullying policies and taking 
part in peer support schemes and self-managed projects that will encourage team work 
and helping others' (Smith, 2000). 

Blunkett notes that it 'was a great sense of relief when we eventually laid the Order in 

front of Parliament and it went through. Until it went through I didn't believe that we 

had cracked it because at any moment it could have flared up'. Blunkett was 

particularly concerned that: 'Right-wing newspapers could have started to parade 
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scare stories, frightening everybody and encouraging questions of 'is this really 

central to our agenda of raising standards in schools? Is it absolutely necessary to our 

delivery of our overall manifesto commitments? " Had this happened, Blunkett 

believes that he 'would have been in some difficulty - because whilst I believe that it 

is central to a functioning democracy' as a means of promoting 'active citizenship and 

social capital and functioning communities, other people would have said 'well, 

maybe, but perhaps another time" (Blunkett,. 2006b). Similarly, Estelle Morris recalls 

that, although there was not a huge amount of scepticism in government, the question 

was asked "hang on, is this a priorityT We'd been out of government for 18 years, 

we were rolling out the literacy and numeracy strategies, we were trying to rebuild 

schools ... did we really want to prioritise citizenshipT (Morris, 2007). Blunkett noted 

in his diary in February 2000: 'Good news. The Order-we had laid in Parliament to 

bring citizenship and democracy into the curriculum has now gone through. We will 

be able to do it at last, and I just pray that it works in practice' (Blunkett, 2006a, 

p. 168). The continuing role of the social education community was made clear by 

Blunkett when he told Parliament in October 2000 that the government was 'working 

with long-standing voluntary organisations on the development of schemes of work, 

on a citizenship website, and on seminars for teachers at regional level'. ' 1 

At the same time as Blunkett was making the case inside government for the necessity 

of citizenship education as a key means of increasing levels of social capital, Putnam 

was also busy cultivating links with a range of key New Labour figures. He was 

invited to the UK by Tony Blair and gave a seminar on social capital at Downing 

Street in March 2001. Putnam suspects that it was Halpern who put the idea forward, 

11 House of Commons, Hansard, 26 October 2000, column 370. 
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although he notes that it may have been Geoff Mulgan or David Miliband. The 

session was chaired by David Miliband (then Director of the Downing Street Policy 

Unit). According to Putnam, the 'seminar' turned out to be quite a large gathering, 

with somewhere between 50-100 people present, including several junior ministers 

(Putnam, 2006). Although the meeting was held at Number 10, Tony Blair was unable 

to attend due to being called away to a meeting about the outbreak of foot and mouth 

disease amongst British farm animals. In fact, Putnam has never met Blair. However, 

during his March 2001 visit, Putnam had an hour-long 'wide ranging' meeting with 

Gordon Brown and Ed Miliband. They discussed 'the whole range of government 

activities and how these could be helpful or harmful to social capital' (Putnam, 2006). 

Brown has a strong interest in the concept of social capital, having read both Bowling 

Alone (2000) and Putnam's edited collection Democracies in Flux (2002), which 

analyses levels of social capital across a number of industrialised countries. 12 Brown 

is very much interested 'in the conditions under which you can create active - 

communities, which can create the kind of social and economic goods that Putnam 

and social capital theorists talk about'. 13 

It is important to emphasise that it is primarily Putnam's ideas on social capital rather 

than his personal contact and interaction with figures in New Labour that has 

influenced key actors in the party. For Putnam makes clear that during this and 

subsequent visits to the UK, whenever he has met key New Labour figures - either at 

the Number 10 policy unit or Home Office senior staff, or David Blunkett 'who in the 

end... of all these people' Putnam says he 'was closest to' - they have always been 

familiar with his work on social capital, requiring little or no briefing. Similarly, 

12 Senior UK Labour government policy adviser 1. Interview, 16 February 2007. 
13 Ibid. 
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Putnam notes, 'every time I spoke with a minister it was quite clear from the very 

beginning that they knew all about my work' already. Ministers and officials had 

either personally read his work on social capital or been very well briefed about it by 

someone who had. Putnam is clear that any influence his work may have had over key 

figures in New Labour 'was in indirect ways through people reading my work and 

talking to one another about my ideas rather than me giving briefings to people'. 

Putnam did not meet Blunkett until after the introduction of citizenship lessons in 

schools, by which time Blunkett had become Home Secretary. He was impressed by 

Blunkett's grasp of his work on social capital, noting that Blunkett knew his work 

'very well'. Putnam also met Bernard Crick at this time. Putnam notes: 'It was clear to 

me that he had known of my work, and Blunkett had too, at -the time they were 

thinking about the citizenship education initiative. ' According to Putnam, in his 

meetings with officials he believes it was 'more or less an assumption of both sides, 

but not much discussed, that whatever the level of social capital in Britain today it 

would be nice if there were more ... whether it's up or down, the people I was talking 

to in New Labour and I thought it needed to be higher' (Putnam, 2006). Nevertheless, 

it is clear that Blunkett believed that levels of social capital were in decline and was 

very concemed about this. He- claimed in his book Politics and Progress, published in 

2001, that: 'A considerable body of evidence has been assembled suggesting that 

community involvement and, more broadly, the 'social capital' upon which 

meaningful collective life depends, have been steadily eroded since World War 11' 

(Blunkett, 2001, pp. 21-22). Moreover, a year later, in a speech entitled 'llow 

Government can help build social capital' given to a Performance and Innovation Unit 

seminar, Blunkett argued that a desire to promote social capital motivated his decision 

to make citizenship part of the National Curriculum. Blunkett argued, 
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6we must think about building social capital in the wider context of citizenship. The 
two weave together. Those who volunteer in their communities tend to be more likely 
to vote. Conversely, those who have a sense of citizenship tend to work with others to 
improve their communities. A final part of our approach must, therefore be to 
reinforce citizenship at a national level. That is why, as Secretary of State for 
Education, I introduced citizenship classes into the school week, including ensuring 
that young people learnt by doing - going out into their communities and helping 
others' (Blunkett, 2002). 

7.3 Analysing the Normative Presuppositions of Citizenship Education 

If the analysis presented in the previous two chapters and in the first part of this 

chapter is correct, and social capital is best regarded as the fundamental programmatic 

belief motivating key actors to work towards the introduction of citizenship lessons in 

schools, it follows that the substantive and normative content of the policy ought to be 

consistent with this concern about levels of social capital in Britain. The rest of this 

chapter therefore examines the impact of social capital on the normative content of the 

citizenship education initiative. It argues that the same republican-communitarian 

conception of citizenship implicitly advanced by Putnam in his work on social capital 

(summarised in Chapter 4) also underpins the citizenship education initiative, 

suggesting that the concern of key actors with social capital manifested itself in the 

version of citizenship actually underpinning the citizenship education policy. 

7.3.1 Overview of the initiative 

Crick argues that the AGC Report marks an important shift away from the 'dead safe, 

old rote-leaming' content-led civics teaching (Crick, 2000b, p. 119) that has been 

taught in British schools in the past. It focuses not on school children simply learning 

about British citizenship through being taught 'facts' about the UK's (uncodified) 
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constitution, but rather through learning about how to engage in active participation in 

a modem democratic society. It argues that: 'Pupils should acquire basic knowledge 

and understanding of particular aspects of society with which citizenship education is 

concerned' (DFEE/QCA, 1998, p. 41). These are: 'social; moral; political, including 

issues relating to government, law and constitution; economic (public and personal), 

including issues relating to public services, taxation, public expenditure and 

employment; environmental and sustainable development' (DFEE/QCA, 1998, pp. 41- 

42). The AGC Report is clear that its goal is to facilitate 'active citizenship' 

(DFEE/QCA, 1998, p. 25), defined in terms of citizens being 'willing, able and 

equipped to have an influence in public life' (DFEE/QCA, 1998, p. 7). It defines 

citizenship education in terms of three strands - 'social and moral responsibility, 

community involvement and political literacy' (DFEE/QCA, 1998, p. 11): 

1. Social and moral responsibility - 'learning from the very beginning self-confidence 
and socially and morally responsible behaviour both in and beyond the classroom, 
both towards those in authority and towards each other' (DFEE/QCA, 1998, p. 11). 
2. Community involvement - 'learning about and becoming helpfully involved in the 
life and concerns of their communities, including learning through community 
involvement and service to the community' (DFEE/QCA, 1998, p. 12). 
3. Political literacy - 'learning about and how to make themselves effective in public 
life through knowledge, skills and values' (DFEE/QCA, 1998, p. 13). 

The report's ambitious objective is 'no less than a change in the political culture of 

this country both nationally and locally: for people to think of themselves as active 

citizens, willing, able and equipped to have an influence in public life' (DFEE/QCA, 

1998, p. 7). As such, the AGC Report appears to understand the notion of 'political 

culture' in a similar way to Almond and Verba who, in The Civic Culture (1963), use 

the term to refer 'to the specifically political orientations - attitudes toward the 

political system and its various parts, and attitudes toward the role of the self in the 
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system' (Almond and Verba, 1963, p. 13). Referring to the above quotation from the 

AGC Report, which Tony Breslin describes as the group's 'mission statement, 

Breslin argues that it is 'pretty radical' for a report 'sometimes described as safe' and 

states that he doesn't 'think those charges are fair'. Breslin argues that the AGC 

Report is a 'very politically astute document' and that it is important to take full 

account of the 'political circumstances' in which it was written. Breslin points out that 

Crick had to chair an all-party group which contained figures from different 

backgrounds and with different views on citizenship and to 'win all-party support' for 

the Advisory Group's report. For Breslin, the report 'made the most' of the initial 

remit it was given, especially within the context of there being 'no tradition' in 

England of 'statutory social and political education' (Breslin, 2006). Nevertheless, the 

recognition of realpolitik, whilst it can be used in mitigation, does not thereby mean 

that the numerous criticisms that have been made of the report have no validity. In 

particular, despite the ambitious aim encapsulated in the report's 'mission statement', 

citizenship education can reasonably be criticised on a variety of different grounds - 

for example, for not satisfactorily addressing issues surrounding gender (Arnot, 2003; 

Amot and Dillabough, 2000; Phillips, 2000) or multiculturalism and racism (Hall, 

2000; Osler, 2000; Osler and Starkey, 2005) or cosmopolitan citizenship (Osler and 

Starkey, 2003,2005), consistent with the neglect of these concerns by the republican- 

communitarian model of citizenship advanced by Putnam, and outlined in Chapter 4. 

7.3.2 Normative Omissions 

As Amot says, the AGC Report 'is noticeably and strangely silent' on issues around 

social equality and gender (Amot, 2003, pp. 103-104). She argues that the AGC 
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Report fails to recognise, challenge and offer a means of tackling gender inequality in 

contemporary Britain. Since social quality is not a goal of the citizenship education 

initiative, it follows that the report does not challenge the distinction between the 

public and private spheres and 'gender inequalities of power and the consequent 

discriminatory practices' (Arnot, 2003, p. 104). As such, the 'masculine marking of 

the public sphere', and the implicit location of women in the private sphere of family 

and household, is likely to lead to schools failing to 'address the specificity of female 

citizenship and women's association with the private sphere' (Arnot, 2003, p. 104). 

Arnot argues further that the gender bias inherent in the AGC Report - the 'normative 

prescriptions about family life in the new curriculum' and 'the assumption of the 

norm of heterosexuality' - have 'exclusionary consequences' for homosexual citizens 

(Arnot, 2003, p. 105). She argues that in order for a citizenship education programme 

to more adequately address gender issues, it would need to promote, 

'integration of sexuality education into citizenship programmes; recognition of 
community and family as citizenship spheres; recognition of the contribution of 
women educators in the development of citizenship identities as mothers, teachers and 
teacher educators; and involvement of women in all economic, political and cultural 
decision-making' (Arnot, 2003, p. 117). 

The AG C Report, as Archard (2003, p. 10 1) points out, 'does not mention or seriously 

address the issues of multiculturalism'. That is to say, it does not address the 

multicultural nature of contemporary Britain in which there is profound religious, 

ethnic and cultural diversity and pluralism in any meaningful way and the report is 

unable to make a case for the particular understanding of citizenship it advances that 

is likely to appeal to all sections of British society and all British citizens. In 

particular, it does not deal with the fundamental tensions built into the notion of 

promoting active citizenship amongst citizens who do not necessarily share a common 
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civic identity. It ignores the issue of autonomy and the problematic nature of this 

concept for members of some communities. Clearly this concept is of great 

importance to liberal and republican understandings of citizenship, but as Archard 

(2003, p. 92) says: 'Citizenship requires autonomy, but some at least of the 

communities do not value autonomy. At the very least, members of different 

communities understand autonomy in different ways, and members of particular 

religious communities, for example, may not prioritise it in the way that liberal and 

republican citizenship theorists do. The report fails to tackle this issue head on. As 

well as shying away from critically addressing the values and beliefs of members of 

some communities that may be antithetical to the development of the understanding of 

citizenship advanced by the AGC Report, it also arguably advances a problematic 

representation of minority groups. It does not put forward a very strong 'commitment 

to human rights as the basic values of democracy' necessary 'for challenging' the 

irrational and demonstrably false beliefs of advocates of racism, which Osler and 

Stakey, for example, argue 'are essential attributes of a politically literate citizen' 

(Osler and Starkey, 2005, p. 90). 

There is also little sense in the AGC Report of the impact of globalisation on citizens' 

lives and the potential 'international dimension' to citizenship education (Osler and 

Starkey, 2005, p. 92). In its submission to the AGC, the Citizenship 2000 group had 

drawn attention to the need for 'informed participation' by British citizens 'not only in 

a more open United Kingdom, but also in Europe and the wider world' (Citizenship 

2000,1998, p. 1). The clear, almost exclusive, emphasis in the AGC report, however, 

is on developing a conception of citizenship that is situated within a specifically UK 

context, rather than developing an 'internationalist picture' (Ennals, 2007). Osler and 
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Starkey argue, by contrast, that 'citizenship education requires reconceptualizing in 

the context of globalisation' (Osler and Starkey, 2005, p. 93). They argue for a 

cosmopolitan conception of citizenship education, which does not 'neglect the 

personal and cultural aspects of citizenship' but which, at the same time, emphasises 

the fact that citizens have 'multiple identities' (Osler and Starkey, 2005, p. 93). They 

argue that 'education for cosmopolitan citizenship enables young people to perceive 

themselves as citizens with rights and responsibilities locally, nationally and globally' 

(Osler and Starkey, 2005, p. 93). The AGC Report can then be strongly criticised from 

several different perspectives. 

In Chapter 4, the thesis argued that if the citizenship education initiative is 

underpinned by a republican-communitarian model of citizenship of the kind implicit 

in Putnam's work on social capital, it would be likely that feminist, multicultural, and 

cosmopolitan concerns would be neglected. Such concerns are largely neglected, 

mirroring weaknesses in Putnam's republican-communitarian understanding of 

citizenship. The chapter now examines in detail the fundamental normative 

presuppositions underpinning the conception of citizenship advanced by the AGC in 

its report. The rest of this chapter argues that the AGC Report is indeed underpinned 

by the non-native presuppositions of a republican-communitarian model of citizenship 

that is very closely related to that implicitly advanced by Putnam. It argues that the 

same tensions present in this model of citizenship, between civic engagement and 

cohesion, with the terms of this engagement delineated by citizens' perceived 

communal attachments, are also present in the AGC Report which, like Putnam's 

work on social capital, also situates its understanding of citizenship within the context 

260 



Social Capital, Citizenship and the National Curriculum in England Chapter 7 

of a largely uncritical acceptance of the boundaries prescribed by neo-liberal free 

market orthodoxy. 

7.3.3 Republican Elements 

The AGC Report states that the fundamental aim and purpose of citizenship education 

is for pupils to gain 'the knowledge, skills and values relevant to the nature and 

practices of participative democracy' (DFEE/QCA, 1998, p. 22 and p. 40, my 

emphasis). The report refers to both the Greek (republican) tradition of citizenship and 

modem (liberal) "democratic ideas', implying that liberal democracy could be greatly 

enhanced by drawing on the ideals of a republican conception of citizenship. It asserts 

that in Britain there exists 'the opportunity for a highly educated 'citizen democracy" 

(DFEE/QCA, 1998, p. 9) - that is, one which is compatible with contemporary notions 

of representative liberal democracy but in which, as in the Greek city states, 

citizenship means 'involvement in public affairs' (DFEE/QCA, 1998, p. 9). Similarly, 

the Citizenship Order refers to pupils (at key stage 4) being taught about 'the 

importance of playing an active part in democratic and electoral processes' 

(DFEE/QCA, 1999, p. 15). A key aim of citizenship education, the AGC Report 

argues, is for people to 'think of themselves as active citizens, willing, able and 

equipped to have an influence in public life' (DFEE/QCA, 1998, p. 7). The AGC 

Report does make clear its commitment to pluralism, the key concern of modem 

liberal theorists, arguing that the 'skills and aptitudes' pupils are to develop must be 

'within pluralist contexts' so as to enable them to 'respond in different ways to a 

diversity of views' (DFEE/QCA, 1998, p. 41). The report is also clear that 'a sense of 

common citizenship' requires a 'national identity that is secure enough to find a place 
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for the plurality of nations, cultures, ethnic identities and religions long found in the 

United Kingdom' (DFEE/QCA, 1998, p. 17). 

However, while the AGC Report does emphasis the importance of pluralism, a 

fundamental element of Rawls's theory of justice (Rawls, 1973), the concept of social 

justice itself is notable only by its absence. Whereas the logic of the conception of 

justice outlined by Rawls (1973) is that significant levels of state intervention are 

needed in both the economy and society in order to tackle various fonns of inequality 

and thereby protect and promote citizens' rights and freedoms, the AGC Report, as 

Garmarnikow and Green (1999, p. 120) argue, includes 'an almost total absence of 

concern for structured inequalities, especially economic ones' and 'the invisibility of 

inequalities of power as an issue for social justice' is particularly striking. Liberal 

citizenship requires rather more than a commitment to pluralism. A notion of 

citizenship education consistent with the liberalism of Rawls would ensure that young 

people are taught how to become citizens of a just society in Rawlsian terms. This 

would mean young people being taught about social justice and about their and other 

citizens' basic rights, developing a sense of justice and accepting the principles of 

justice of a liberal society. 

There is a far greater emphasis in the AGC Report on a republican rather than a liberal 

conception of citizenship. It expresses its desire for pupils to become citizens who are 

able to 'participate in society effectively as active, infonned, critical and responsible 

citizens' (DFEE/QCA, 1998, p. 9) and who make up 'an active and politically-literate 

citizenry convinced that they can influence government and community affairs at all 

levels' (DFEE/QCA, 1998, p. 9). Under the 'political literacy' strand, pupils are taught 

262 



Social Capital, Citizenship and the National Curriculum in England Chapter 7 

how to 'make themselves effective in public life' through gaining knowledge about, 

and being prepared for 'conflict resolution and decision-making related to the main 

economic and social problems of the day' (DFEE/QCA, 1998, p. 13). Crick is clear 

that a politically literate person is 'not merely an informed spectator' but rather 

'someone capable of active participation and communication, or of a positive and 

reasoned refusal to participate' (Crick and Lister, 2000, p. 62). It follows for Crick 

that, by 'citizenship', the Report means not only 'good citizenship - that is, good 

behaviour' but 'also active citizenship - that is, acting together to change things or to - 

resist change' (Crick, 2003, p. 17). In his view, the presuppositions of citizenship 

education are 'those of .. civic republicanism' (Crick, 2003, p. 28), which aspires to 

create a society in which 'the public have ... rights to be involved in the things that are 

of common concern ... and cannot merely exercise these rights but are presumed to 

have a civic duty to do so' (Crick, 2000a, p. 5). It is also notable that David Blunkett 

has made clear that: 'The 'civic republican' tradition of democratic thought has 

always been an important influence for me' (Blunkett, 2001, p. 18). However, in 

addition to the great emphasis on active citizenship in the AGC Report, it is also 

noteworthy for the important shift it appears to mark away from the- Marshallian 

conception of citizenship previously influential over the Labour Party until the late 

1980s/early 1990s (Marquand, 1992). 

7.3.4 Commitnitarian Elements I. - A Retrealfrom Marshall 

Whilst expressing broad sympathy with the enormously influential understanding of 

citizenship outlined by T. H. Marshall (1950) (DFEE/QCA, 1998, p. 10), the AGC 

Report places much greater emphasis on voluntary work and community service than 
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did Marshall (Gamarnikow and Green, 1999, p. 119). Whereas the emphasis both in 

Marshall's tripartite rights schema and in Rawls's theory of justice is on the protection 

of citizens' basic rights so that they are able to exercise their citizenship (Marshall) or 

choose and pursue their conception of the good (Rawls), the AGC Report argues that 

welfare (Marshall's social rights) should be not only an instrument of the state but 

something that should also be provided by community organisations. The report 

expresses approval of the Speaker's Commission on Citizenship's (HMSO, 1990) 

4greater stress [than Marshall] on the reciprocity between rights and duties' and on its 

greater emphasis 'on welfare being not just provision by the state but also what people 

can do for each other in voluntary groups and organisations, whether local or national' 

(DFEE/QCA, 1998, p. 10, emphasis in original). 

The AGC Report emphasises the importance of 'volunteering and community 

involvement' by citizens which, it argues, 'are necessary conditions of civil society 

and democracy' (DFEE/QCA, 1998, p. 10), and which it defines as 'a society with a 

rich variety of non-political associations and voluntary groups' (1998, p. 11). 

Accordingly, the Citizenship Order (which interestingly does emphasise the 

international dimension) stresses the importance of pupils (at key stage 4) being 

taught about 'the opportunities for individuals and voluntary groups to bring about 

social change locally, nationally, in Europe and internationally' (DFEE/QCA, 1999, 

p. 15). Moreover, the AGC Report argues that: 'Preparation for [volunteering and 

community involvement] at the very least, should be an explicit part of education'. 

Interestingly, it adds: 'This is especially important at a time when government is 

attempting a shift of emphasis between, on the one hand, state welfare provision and 

responsibility and, on the other, community and individual responsibility' 
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(DFEE/QCA, 1998, p. 10; see also Garminkow and Green, 1999, p. 119) - reflecting 

New Labour's understanding of 'the underlying economic realities of adult life' 

(DFEE/QCA, 1998, p. 4) in contemporary society. The AGC submission of the 

Citizenship 2000 group had also drawn attention to the 'rapidly changing relationships 

between the individual and government' (Citizenship 2000,1998, p. 1), although it had 

not spelt out what it meant by this. Significantly, the Citizenship 2000 group had 

defined citizenship education in tenns of 'rights, responsibilities and justice (fairness)' 

(Citizenship 2000,1998, p. 2) - with this third concept conspicuously missing from 

the AGC Report. In line with the AGC Report, Elisabeth Hoodless, in expressing her 

support for citizenship education, has argued that: 'The challenge is to ensure that our 

young people are welcomed as positive partners in raising literacy levels, renewing 

neighbourhoods and improving public services' (Hoodless, 2002). Therefore, in 

emphasising the importance of social and moral responsibility and community 

involvement, the AGC Report seems to be arguing, in a manner wholly consistent 

with a communitarianism. of the political right, that citizens have a moral obligation to 

undertake voluntary activity in the community and to take responsibility for their own 

individual welfare provision. 

7.3.5 Communitarian Elements II. - Civic Engagement in the Community 

Despite the undoubted importance of republican citizenship for the citizenship 

education policy, and the promotion of a particular understanding of political literacy 

as active involvement in civic affairs (which provides a link back to the political 

education programme of the 1970s), the initiative also appears to be strongly 

influenced by a communitarian model of citizenship. This can be seen not only in the 
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emphasis on volunteering and on community organisations' responsibility for welfare 

provision and citizens' individual responsibility for their own welfare provision, but 

also in the form of political participation advanced. Citizenship education can be seen 

as an attempt to increase both young people's knowledge of politics (defined in a 

conventional manner as relating exclusively to the 'public' realm of the state and civil 

society rather than the 'private' domain of personal relations) and their ability to 

engage in political processes, principally through involvement in community 

activities. The AGC Report makes clear its desire for school children to become 

active citizens, contributing positively to their communities and the report aims, 'to 

build on and to extend radically to young people the best in existing traditions of 

community involvement and public service, and to make them individually confident 

in finding new forms of involvement and action among themselves' (DFEE/QCA, 

1998, pp. 7-8). While the AGC Report is clearly promoting a form of participatory 

citizenship, it strongly emphasises participation specifically in terms of civic 

engagement in the community. The report stresses 'the importance for citizenship 

education and schools of positive relations and interaction with communities and 

community organisations' (DFEE/QCA, 1998, p. 7) and asserts: 

'We believe that citizenship education will be strengthened and made more effective 
where there is an active contribution from the local community and where public 
bodies, including local councillors, MPs and MEPs, voluntary bodies and community 
agencies such as the police and faith groups, are involved in citizenship learning and 
activities' (DFEE/QCA, 1998, p. 26). 

Crick has written that: "Community activity' broadened the older concept of political 

education into citizenship education' (Crick, 2003, p. 17) - but more than this, the 

citizenship education initiative clearly contains an important communitarian. element, 

as Crick in fact recognises (Crick, 2006). However, Crick is clear that he does not 

266 



Social Capital, Citizenship and the National Curriculum in England Chapter 7 

personally regard himself as a communitarian 'in the sense that ... communitarians 

seem to think that most aspects of Government could be conducted locally within 

communities ... I think that levels of welfare and standards do need to be centralised, 

do need central control. So I don't see local groups as administrative groups, I see 

them as pressure groups really' (Crick, 2006). In The American Science of Politics, 

originally published in 1959, Crick commented on the role of political science in the 

US in the I 9th century 'as citizenship training and as Civil Service preparation' (Crick, 

1998, p. 31) - especially in the context of the concern of 'so many professional 

political scientists' at this time 'with public administration, a concern whose 

narrowness was not apparent while it took place in the context of a wider refortnism' 

(Crick, 1998, p. 35). As a result, Crick argued that: 'The stress on a positive 

citizenship education can be a two-edged sword for the political reformer: the 

unexpected source of an involuntary conservatism' (Crick, 1998, p. 35). Whilst the 

citizenship education initiative in England is, with the emphasis on 'political literacy' 

as one of the three strands, a significant development, and an improvement, on the-- 

simplistic, old-style civics lessons that have been taught in the past in Britain, it is 

also in an important sense profoundly conservative as a result of the two other strands 

of 'social and moral responsibility' and 'community involvement', defined by the 

AGC Report in the particular way that they are. This conservatism, perhaps 

involuntary on Crick's own part, in the AGC Report, marks the citizenship education 

initiative as also significantly different from, and less radical than, the political 

education programme of the 1970s. For whereas the political education initiative was 

primarily motivated by a desire to ensure young people were empowered to affect and 

indeed effect political change, the citizenship education policy, whilst retaining 

residual elements of this aim, seems to be principally focused on promoting an 
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extremely conservative notion of community and individual responsibility; indeed, 

recalling the focus of Hurd's highly inegalitarian active citizenship initiative of the 

late 1980s on social cohesion generated primarily through the promotion of voluntary 

and community service amongst young people and the most prosperous members of 

society. 

7.3.6 Normative Tensions 

Despite Crick's distancing of himself from communitarianism, the citizenship 

education initiative- contains elements from both republican and communitarian 

conceptions of citizenship. As such, it is best described as being underpinned not 

simply by a republican but rather by a republican-communitarian model of citizenship -- 

- more precisely, of the kind implicitly advanced by Putnam (1993,2000), i. e. a 

version of republican-communitarianism that is not concerned to challenge New 

Labour's broad acceptance (or even embrace) of the 'neo-liberal paradigm' (Hay, 

1997,1999). However, rather like the enduring social democratic elements of some 

aspects of New Labour policy - underpinned by a modest 'redistribution by stealth' - 

the republican emphasis on political participation in the public realm of society is 

clearly greatly at odds with the notion of citizens as no more than mere consumers, 

which would be more consistent with such a neo-liberal, libertarian worldview. 

The citizenship education initiative built on earlier work on political education to an 

extent and David Blunkett's thinking has been strongly influenced by Bernard Crick. 

However, whereas the political education programme was underpinned by the 

normative presuppositions of a republican understanding of citizenship, conceiving of 
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political education almost exclusively in terms of political understanding and 

participation (in public affairs), social capital appears to have given the citizenship 

education initiative a somewhat different emphasis. As Halpern argues, the initiative 

was 'driven partly' by a desire to promote 'political engagement and knowledge' but 

also by a concern with particular 'informal social norms' reflecting a desire to 

facilitate the development of 'social capital', since one of three strands [community 

involvement] has voluntary work as a core component (Halpern, 2006). Blunkett has 

argued forcefully for the creation of a robust civil society and strong communities, in 

so doing linking this desire with concerns about what he perceived were declining 

levels of social capital in Britain (Blunkett, 2001, pp. 21-22). Blunkett argues that his 

decision to make citizenship a curriculum subject 'was as much about the broader 

engagement of the individual as a social being as it was about renewing democracy' 

(Blunkett, 2001, p. 64), and 'political literacy' is now only one of the three strands of 

the citizenship education initiative, sitting alongside 'social and moral responsibility' 

and 'community involvement' (DFEE/QCA, 199 8, pp. I 1- 13). 

The emphasis on community involvement by the AGC Report might be seen, at least 

in part, as a pragmatic response to party political reality and the importance attached 

by New Labour figures such as Blunkett to the value of community engagement by 

citizens - and, indeed, to the shift in Labour party thinking on welfare, away from a 

social democratic commitment to the kind of universal and unconditional welfare 

benefits previously promised by the party, if not necessarily delivered in government 

- (Alcock, 1992), to a conditional, means-tested social security system (Lister, 2000; 
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see also Bevir, 2005, pp. 66-69). 14 Nevertheless, the AGC Report does explicitly 

advance a tripartite definition of citizenship, stating that the three key strands of 

citizenship education are 'mutually dependent' (DFEE/QCA, 1998, p. 11) and 

referring to social and moral responsibility, community involvement and political 

literacy as 'three heads on one body, ' underpinning the report's 'understanding of 

citizenship education in a parliamentary democracy' (DFEE/QCA, 1998, p. 13). This 

suggests that the Advisory Group considered that social and moral responsibility and 

community involvement did indeed comprise just as important a part as political 

literacy of the conception of citizenship it wished to advance. 

However, the three strands map neatly onto the fundamental tension in the AGC 

Report between republican and communitarian citizenship. The first two strands - 

social and moral responsibility and community involvement - can be seen as being 

consistent with New Labour's conservative, communitarian emphasis both on shifting 

responsibility for welfare away from the state towards community organisations and 

on the importance of individual responsibility for welfare provision. These two 

strands are in tension with the third, republican strand of political literacy, whereby 

'the discourse of morally and legally responsible individuals and communities' 

contrasts with 'a focus on a more overtly political conception of citizenship' (Gifford, 

2004, p. 151). In short, politically literate citizens, knowledgeable about 'the main 

economic and social problems of the day' (DFEE/QCA, 1998, p. 13), may well wish to 

'participate in society effectively as active, informed, critical and responsible citizens' 

(DFEE/QCA, 1998, p. 9) precisely to campaign against the very changes in welfare 

14 In fact, the notion of 'the citizen' developed by New Labour is often (initiatives such as citizenship 
education notwithstanding) simply that of the 'citizen-worker' (Lister, 2000) or the 'citizen-consumer' 
(Needham, 2003), rather than that of individual citizens actively involved, for example, in debates 
about how public or private services ought to be run. 
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provision advanced by New Labour and apparently endorsed by the AGC Report 

(DFEE/QCA, 1998, p. 10). 

7.4 Conclusion 

This chapter has argued that whilst the political literacy strand of the citizenship 

education initiative marks an important link back to the political education 

programme of the 1970s, the two additional strands of social and moral responsibility 

and community involvement give citizenship education a significantly different, 

communitarian, emphasis compared to the political education initiative. It has argued 

that the citizenship education policy is thus underpinned by the normative 

presuppositions of what it has called a republican-communitarian model of citizenship 

- the model implicitly advanced by the social capital theorist Robert Putnam. The 

model of citizenship put forward both by Putnam and by the AGC Report is one that 

argues for the importance of political participation and emphasises the extent to which 

this participation is reliant on community membership. The fact that the AGC report 

reflects the social capital concerns motivating members of the policy network 

reinforces the argument that such concerns decisively shaped the citizenship 

education initiative and demonstrates that the policy was not hijacked by anyone else 

in or outside government beyond members of the policy network. Consistent with 

Putnam's neglect of concerns advanced by feminist, multicultural, and cosmopolitan 

theorists, the conception of citizenship underpinning the AGC Report also fails to 

address such concems. 

271 



Social Capital, Citizenship and the National Curriculum in England Chapter 7 

Putnam is enthusiastic about the citizenship education policy. For him, 'the 

citizenship education initiative of the Blair government is an important initiative that 

ought to be of interest to, and be an instructive model for, America' (Putnam, 2006). 

The AGC Report, like Putnam's work on social capital, advances a republican- 

communitarian model of citizenship that is situated uncritically within the boundaries 

prescribed by the financial and monetary orthodoxy of neo-liberal capitalism. 

However, there is a deep tension between extolling the virtues of community 

membership, whilst at the same time advancing an agenda of 'untamed capitalism' 

(Marquand, 1997, p. 30), which treats individuals as atomistic, economic actors rather 

than as citizens whose self-identities are constituted by their communal attachments. 

In short, the unimpeded operation of the free market, with its focus on individual 

choice, deregulation, privatisation, marketisation and competition, necessarily serves 

to undermine the very idea of common goods shared by a community made up of 

individual citizens who have important, already-given, communal ties 15 
- although a 

communitarianism, of the political right, with its emphasis on individual 

responsibility for welfare provision, perhaps serves to link to an extent these two 

otherwise inconsistent perspectives, 16 with citizens increasingly encouraged to 

exercise such duties so as not to burden the community. 17 

" For a powerful argument that citizenship in the public domain in the UK has been 'hollowed-out' by 
various different aspects of free market fundamentalism, see Marquand (2004). 
"A consistent libertarian free marketeer, such as Nozick (1974), would of course argue that citizens 
have very few 'duties' as such. 
17 Bauman (200 1, p. 149, emphasis in original) makes the point very well: 'The two tasks which should 
be invoked by community to counter head-on the pathologies of the atomized society of today on a 
battle-ground that truly counts are equality of the resources necessary to recast the fate of individuals 
de jure into the capacities of individuals de facto, and collective insurance against individual 
incapacities and misfortunes ... The pensie unique of our deregulated market society forgoes these tasks 
and openly proclaims them to be counterproductive - but the preachers of community, ostensibly the 
sworn adversaries of this kind of society, are reluctant to rally in defence of abandoned tasks'. 
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Neither the AGC Report nor Putnam's work on social capital challenges this 'cruel 

paradox' (Marquand (1997, p. 30), which lies at the heart of New Labour's political 

philosophy, despite the stated concerns of each with issues surrounding social 

cohesion and mutual trust. Moreover, just as Putnam's work on social capital remains 

ambiguous and elusive, containing a clear tension between civic cohesion and 

political participation, so the AGC Report contains a fundamental tension between the 

first two strands of the initiative - social and moral responsibility and community 

involvement - and the third strand - political literacy (Gifford, 2004): in effect, the 

same tension as in Putnam's work between the communitarian. and republican 

elements of the conception of citizenship advanced. The beginning of an attempt to 

resolve, or at least to mitigate, these tensions requires a greater focus in citizenship 

lessons on issues around social justice and a much greater focus by New Labour on 

social justice and, in particular, on issues around substantive equality. For the high 

levels of wealth and income inequality that exist in contemporary British society have 

severe consequences for, for example, citizens' educational and health prospects 

(Barry, 2005) and levels of social trust and involvement by citizens in community life 

(Wilkinson, 2005) - thereby undermining the promotion of social capital, a key aim, 

as this and the previous two chapters have shown, of the citizenship education 

initiative. 
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Conclusion 

8.1 Understanding Citizenship Education 

England was the last country in Europe to introduce citizenship lessons as part of a 

National Curriculum - other than Scotland or Wales, where citizenship education is 

still not compulsory (Crick, 2002b, p. 488). Bernard Crick has argued, commenting on 

citizenship education initiatives in other countries, that: 'Nearly everywhere there is 

citizenship education in schools ... some historically contingent sense of crisis has 

been the trigger' (Crick, 2000f, p. 149). What sense of crisis was the crucial trigger to 

the introduction of citizenship education in schools in England? As Chapter 5 argued, 

the years immediately prior to Labour's general election victory in 1997 saw 

something of a moral panic amongst various political elites as a result of several high 

profile murders and a perceived decline in moral standards amongst young people. 

This thesis has argued that key actors involved in the formulation, development and 

implementation of the citizenship education policy were motivated by concerns about 

perceived declining levels of social capital. The more generalised concerns that pre- 

dated Putnam's work fed into worries about levels of social capital in Britain. 

However, the concerns motivating key actors related more specifically to worries 

about community and civic cohesion, social trust, voter turnout and so on. More 

precisely, the thesis has advanced three claims: 

Cl: New Labour introduced citizenship education in schools because of its concern 

about what it perceived as a decline in levels of social capital in Britain. 
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C2: New Labour developed its citizenship education initiative by consulting a wide 

range of different individuals and groups, which are best regarded as constituting a 

well-defined policy network. 

C3: A republican-communitarian normative model of citizenship underpins the 

citizenship education initiative - and this is the model that is most consistent with the 

concerns of the principal contemporary social capital theorist, Robert Putnam. 

CI and C2 have been combined in the thesis in the following way, giving rise to a 

fourth claim: 

C4: Citizenship lessons were introduced in secondary schools in England in August 

2002 principally because of concerns amongst members of an ideational policy 

network about perceived declining levels of social capital in Britain. 

The thesis has argued that this claim can be demonstrated not only by an examination 

of the stated motivations of key actors, undertaken in Chapters 5,6 and 7, but through 

an analysis of the normative presuppositions of the citizenship education policy, 

which Chapter 7 argued is underpinned by a republican-communitarian model of 

citizenship - the same model Chapter 4 argued is implicitly advanced by Putnam in 

his work on social capital. Chapter 7 also demonstrated that the citizenship education 

policy, inspired by a concern with social capital and underpinned by this same 

republican-communitarian model, also neglects issues around gender, 

multiculturalism and cosmopolitan citizenship, consistent with the neglect of these 

issues by Putnam"s work on social capital. The four major claims advanced by this 

thesis can be expressed diagrammatically. Figure 8.1 illustrates claims 1,2 and 4 and 

Figure 8.2 exemplifies claim 3. 
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Figure 8.1: The Introduction of Citizenship Education in England 
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Figure 8.2: The Normative Presuppositions of Citizenship Education in England 
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Chapter 2 drew attention to the fact that Putnam's work on social capital remains 

highly contentious and Chapter 5 to the fact that the empirical evidence on levels of 

social capital in Britain, measured in terms of membership of voluntary associations, 

charitable endeavour and informal sociability, remained reasonably stable over the 

four decades or so prior to the introduction of citizenship lessons in schools. Of 

course, this is not to imply that efforts to increase levels of social capital are therefore 

unnecessary. However, this thesis has argued that members of the policy network 

involved in the development of the citizenship education initiative believed that 

stocks of social capital were falling in Britain and thus were motivated to push for the 

introduction of citizenship lessons in schools on that basis. They were not simply 

reacting to an objective, unproblematic and demonstrable decline in levels of social 
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capital. In other words, key actors were motivated to act by the political ideas they 

held about the context within which they sought to influence policy. 

The existence of a policy network during the 1990s, as the Labour party 

metamorphosed into New Labour, was absolutely critical. It provided several key 

members of the AGC and its subgroups, and it lobbied for citizenship education 

before and during the deliberation of the AGC, and after the publication of the AGC 

Report. The concern of the policy network with levels of social capital in Britain 

chimed with concerns expressed by key figures in New Labour. Blunkett agreed with 

other members of the policy network that citizenship education was a key means by 

which levels of social capital could be enhanced. The residual influence of the 

political education programme, in the form of 'political literacy', may have alarmed 

some of the advisers at Number 10 (because of the potentially subversive republican 

notion of political participation in civil society), but citizenship education, with its 

communitarian emphasis on 'social and moral responsibility' and 'community 

involvement', understood in the particular way that they are, essentially fitted in well 

with New Labour's political and economic agenda and its concern with social capital 

and was therefore ultimately acceptable to the cabinet and the then Prime Minister, 

Tony Blair. 

Blunkett is best seen as a policy entrepreneur who was able to 'sell' the policy both to 

the cabinet and the Prime Minister by presenting the initiative as being concerned 

with the promotion of 'good' citizenship as much, or perhaps more than, 'active' 

citizenship. That is to say, citizenship education could be seen as promoting the idea 

of young people doing good deeds in the community, such as voluntary work, as well 

277 



Conclusion Chapter 8 

as taking responsibility for themselves primarily through employment and through 

making provision for their own welfare needs, rather than being concerned primarily 

with young people engaging in activity aimed at effecting political change. All this 

chimed well with Blair's outlook of course. Crick, as a former University Professor 

and writing collaborator of Blunkett's, as well as a key figure in the 1970s political 

education programme and indeed also Chair of the AGC, should obviously be 

regarded as a key figure. However, the single most important figure was David 

Blunkett. As Estelle Morris comments, 

&someone once said to me, and I think it's true, all Secretaries of State ... have one 
thing that really matters to them ... that they want to personally drive forward. There's 
absolutely no doubt that this is what David chose to drive forward ... without him it 
wouldn't have happened' (Morris, 2007). 

Lessons in citizenship 'wouldn't have been introduced' (Morris, 2007). Without 

Blunkett, there would be no citizenship education policy. 

This thesis therefore challenges the existing dominant explanation for the introduction 

of citizenship lessons in schools offered by Crick (2002b). Crick's (2002b) path- 

dependent explanation elides the distinction between the political education 

programme and the citizenship education policy, viewing the latter as more or less 

continuous with the earlier initiative. By contrast this thesis has demonstrated a 

crucial discontinuity between the political education programme and the citizenship 

education policy. It has demonstrated the crucial role played by Putnam's conception 

of social capital in providing the motivation for key actors, most of whom were not 

involved in the 1970s political education prograrnme. It has reinforced this analysis by 

also examining the substantive and normative content of the policy and demonstrating 
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that the republican-communitarian model of citizenship underpinning the citizenship 

education policy is significantly different to the republican model advanced by the 

political education programme but essentially the same model as that underpinning 

Putnam's work on social capital. 

8.2 Understanding Policy Networks 

In order to move beyond description and engage in explanatory political analysis, this 

thesis has focused attention on three key variables: social capital, regarded as a 

programmatic belief, has been treated as the independent variable, the policy network, 

regarded as a structure composed of interpretative agents who constituted two policy 

communities, has been treated as the intermediate variable, and the citizenship 

education policy has been treated as the dependent variable. 

This thesis has demonstrated that members of an ideational policy network played a 

decisive role in shaping the citizenship education initiative. The thesis has developed 

a new approach to analysing policy networks and, in particular, to examining the 

influence of ideas on policy-making. More precisely, it makes two distinctive 

contributions to the literature on policy networks. First, it highlights the importance of 

ideas, in the form of Berman's notion of 'programmatic beliefs' (Berman, 1998), in 

providing the motivation for key actors to work towards the introduction of 

citizenship lessons in schools. This contrasts significantly with other approaches to 

analysing policy networks, such as that of Marsh and Smith (2000), which downplay 

the independent role of ideas in explaining policy-making. This thesis has 

demonstrated that the introduction of citizenship lessons in schools is best seen not as 
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a result of the influence of particular individual or structural interests. Rather, the 

actions of key members of the policy network are best viewed as being motivated by 

their genuinely held beliefs about the context in which they acted rather than the 

pursuance of particular interests. Nevertheless, the thesis has drawn attention to the 

consistency between the key aims of the citizenship education policy and New 

Labour's desire to promote increasing personal responsibility for individual health, 

education and welfare needs and its wish for civil society, in the form of pressure 

groups, voluntary organisations and charities, to play an increasing role in the 

provision of such services. 

Second, the thesis also adds to our understanding of policy networks by showing that .- 

it is possible for two policy communities whose members have very similar 

motivations and objectives to exist simultaneously alongside each other and around 

the same policy area, largely isolated from one another with very minimal overlap or 

interaction. Both the New Labour intellectuals and the social education community 

are best seen as policy communities, on the Marsh and Rhodes policy network 

typology (Marsh and Rhodes, 1992, p. 25 1), as both were made up of a relatively 

small number of participants, there was a high level of interaction between members 

within each community who shared similar fundamental values, and each policy 

community was hierarchical with identifiable key figures and leaders. 

The thesis has demonstrated that both policy communities played an important role in 

terms of shaping the development of the citizenship education policy. Whilst the 

citizenship education initiative reflects the key concerns of members of both policy 

communities, it is important to emphasise that the policy network was able to succeed 
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in successfully developing and implementing the citizenship education policy by 

advancing a notion of citizenship that was strictly in line with that advanced by David 

Blunkett in his remit to the AGC. One of the two communities, the social education 

community, was made up of a number of individuals and groups with expertise in the 

area of citizenship education and who had, in some cases, campaigned for its 

introduction for several years. However, this community should not be seen as an 

epistemic community as it was the ideas motivating members of the community rather 

than their expertise that was crucial. If they had been motivated by concerns or 

advocated a model of citizenship that was not broadly consistent with that advanced 

by Blunkett, and indeed New Labour more generally, they would not have been 

successful. Blunkett set up the Advisory Group on Citizenship, provided it with its 

remit and selected its members. He took a close interest in its deliberations and with 

the progress of the policy after the AGC report was published. Members of the social 

education community, essentially a pre-existing network, therefore needed to, and did, 

link arguments in favour of citizenship education with their and others' genuinely 

held concerns about perceived declining levels of social capital in Britain, in a sense 

'piggybacking' on a specific New Labour policy initiative. The social education 

community is therefore best viewed as a strategic community rather than an epistemic 

community. 

8.3 The Development of Citizenship Education in the UK 

Citizenship education in England is continuing to evolve. In 2001 the Department for 

Education and Skills (DFES) commissioned the National Foundation for Educational 

Research (NFER) to carry out a longitudinal study examining the short-term and long- 
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term impact of citizenship lessons on the knowledge, skills and attitudes of pupils. 

The study is being conducted over an eight-year period, from 2001 - the year prior to 

the compulsory introduction of citizenship in the National Curriculum - to 2009 and 

follows a cohort of over 10,000 pupils who will be the first to be taught citizenship 

lessons right the way through school. The study combines a tracking survey, a cross- 

sectional survey, longitudinal case studies in twelve schools and an on-going literature 

review. The annual reports produced by the NFER so far (see Kerr et al, 2003; Kerr 

and Cleaver, 2004; Kerr et al, 2004, Cleaver et al, 2005; Whiteley, 2005) present a 

mixed picture. They point to differential levels of citizenship education provision in 

schools and to the fact that it is taking time for citizenship education to find its place 

in the National Curriculum - with a limited degree of success in some schools. The 

reports suggest that citizenship lessons are likely to have a positive impact on pupil 

engagement in society in the longer term and they draw attention more recently to 

significant improvements in the delivery and impact of citizenship education in terms 

of the increasing amount of time devoted to citizenship lessons, pupil's growing 

knowledge of citizenship, and rising numbers of schools that formally assess 

citizenship. ' 

More recently, a report by Sir Keith Ajegbo, published in January 2007, proposed a 

new 'identity and diversity' strand to citizenship education. Ajegbo argued that a 

strand about living together in the UK should be introduced into citizenship lessons at 

key stages 3 and 4. He argued that it should focus on various aspects of modem 

British history, including the slave trade and the advent of universal suffrage, so as to 

1 For the most recent report by the National Foundation for Educational Research, see: E. Ireland et al., 
Active Citizenship and Young People: Opportunities, Experiences and Challenges In and Beyond 
School. Citizenship Education Longitudinal Study: Fourth Annual Repor4 DFES, 2006. 
http: //www. dfes. gov. uk/research/data/uploadfiles/RR732. pdf 
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provide school children with a sense of how the UK has developed and changed over 

time (DFES, 2007). This perhaps signifies some degree of recognition that while the 

emphasis on social capital generation by key figures involved in the citizenship 

education initiative made particular citizenship debates central - in particular, debates 

around political participation (in the public realm) and community cohesion - it also 

foreclosed others, such as debates around the public/private dichotomy, minority 

group rights, and transnational citizenship. 

The then Education Secretary, Alan Johnson, welcomed the Ajegbo report 

commenting that schools, 

'can and should play a lead role in creating greater community cohesion. The values 
our children learn will shape the kind of country Britain becomes. We are a nation 
built from and by people from other countries. We should celebrate our history and 
how it has created today's diversity, recognising the role played by immigrants in our 
success' (Johnson. 2007). 

However, if the Ajegbo report does represent a recognition that citizenship debates go 

(or should go) beyond addressing only republican and communitarian concerns, it 

does so only partially. The report is consistent with New Labour concerns around 

patriotism, national identity and 'Britishness' and points to a possible shift of 

emphasis for citizenship lessons in England in the future, in which the promotion of 

community engagement as a means of enhancing social inclusion is supplemented by 

a greater stress on teaching pupils about 'British' national identity and 'British' 

values, such as those listed by Johnson - 'free speech, the rule of law, mutual 

tolerance and respect for equal rights' (Johnson, 2007). Striking a balance between 

'identity and diversity' will, however, be a significant challenge, as mixing up 

citizenship lessons with a potentially rather contrived and homogenising notion of 
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what constitutes 'British' identity is in clear tension with the reality of the deep 

pluralism of identities, values and beliefs that defines contemporary Britain. 

Moreover, it is important to note that these issues must be seen very much as 

contributing to the development of citizenship education rather than relating to its 

introduction in the first place. Issues around patriotism, national identity and 

'Britishness' gained political saliency several years after the introduction of 

citizenship lessons in English schools in 2002. The debate has now moved on to a 

significant extent from social capital to other concerns such as these. 

At the time of writing, citizenship, as a discrete, compulsory subject, is still not on a 

statutory footing in Wales or Scotland. This is not, however, to imply that citizenship 

lessons are not taught in these countries. Although in Wales citizenship education is 

not part of the National Curriculum, lessons in citizenship are provided by schools 

through personal and social education. Personal and Social Education Framework 

Key Stages 1-4 (ACCAC, 2000, p. 2) defines the role of personal and social education 

in Wales as 'empowering pupils to be active, informed and responsible citizens aware 

of their rights and committed to the practices of participative democracy and the 

challenges of being a citizen of Wales and the world'. In Scotland there has been no 

new subject or curricular area of 'citizenship' introduced in schools. Rather, all 

subjects are supposed to feed into citizenship education, with issues deemed relevant 

to citizenship taught through whole-school and cross-curricular activities. Education 

for Citizenship in Scotland (2002) defines citizenship in terms of the exercise of rights 

and responsibilities by citizens within communities at local, national and global 

levels, and about citizens making informed decisions and taking thoughtful and 

responsible action at a local and global level. In Northern Ireland lessons in 
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citizenship have previously been provided by schools through 'education for mutual 

understanding' and 'cultural heritage', two compulsory cross-curricular themes 

underpinning the Northern Ireland curriculum (DENI, 1999). However, from 

September 2007 'Local and Global Citizenship' will become a statutory component of 

the revised Northern Ireland Curriculum, meaning 'in effect' that citizenship 

education will be 'a statutory entitlement for all young people from the ages of II to 

16' (McEvoy, 2007, p. 140). 

8.4 Equality and Social Capital 

Robert Putnam has argued that social capital is not a concept that supports or requires 

the 'shutting down' of 'the welfare state' in favour of the sole reliance 'on civil 

society to solve problems' (Putnam, 2004, p. 15). Yet this is precisely the danger of a 

focus on trying to generate social inclusion and a strong civic community through the 

encouragement of various forms of community participation by citizens rather than 

through action on the part of the state. Statism is perhaps seen by the New Labour 

leadership as outmoded, inappropriate and inconsistent with policies aimed at 

promoting increased individual responsibility on the part of citizens in terms of 

gaining employment and through making provision for their own welfare needs. 

Nevertheless, in some policy areas New Labour has continued to use policy 

instruments to redistribute resources to some of the poorest citizens, such as 

introducing a national minimum wage and increasing universal child benefits. At the 

same time, Labour has introduced a number of policies aimed at promoting 

community participation and inclusion - including the establishment of an Active 

Communities Unit, encouraging voluntary and charitable work and giving, as well as 
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through policies such as the introduction of citizenship education. It is important that 

such policies run alongside rather than become a substitute for state-level action. For 

if the focus on the provision of welfare is shifted too far from the state to pressure 

groups, charities and individual citizens, and civil society comes to be seen as a 

replacement for action by government and the state, then, as with Hurd's flawed 

cactive citizenship' initiative of the 1980s, the great danger is that citizens are divided 

into two unequal groups with the wealthiest members of society, and perhaps also 

young people fortunate enough to have time and resources to spare, assuming the role 

of active 'citizens', with other members of society implicitly cast as passive 

'subjects'. 

Interestingly, as Barry (2005, p. 179) and Wilkinson (2005, p. 46) both point out, 

Putnam's own research in fact points to strong links between social capital and wealth 

and income equality. As Wilkinson (2005, pp. 46-47) notes, Putnam 'has not been 

especially interested in inequality', tending to make reference to it 'only as an 

occasional side issue and has no discussion of why inequality and social capital are 

related'. Yet levels of trust, for example, 'are strongly correlated with equality in an 

American state' (Barry, 2005, p. 179). Putnam's empirical evidence for the US points 

to the fact that: 'States rich in social capital ... tend to be wealthier, better educated, 

less urban, and more egalitarian in their distribution of income' (Putnam, 2000, 

p. 308). The evidence assembled by Putnam shows clearly that: 

'Community and equality are mutually reinforcing ... Social capital and economic 
equality moved in tandem through most of the twentieth century. In terms of the 
distribution of wealth and income, America in the 1950s and 1960s was more 
egalitarian than it had been in more than a century ... those same decades were also the 
high point of social connectedness and civic engagement. Record highs in equality 
and in social capital coincided' (Putnam, 2000, pp. 358-359, emphasis in original). 
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This was no coincidence. Nor should it be assumed that policies designed to promote 

higher levels of social capital will necessarily lead to higher levels of equality. The 

causation appears to be the other way around. As Wilkinson (2005) argues, there is a 

great deal of evidence suggesting a strong link between the quality of social relations 

in societies and the scale of income inequality. Wilkinson establishes an important 

connection between various destructive forms of behaviour, such as racism, violent 

crime and murder, and higher rates of inequality in society, as well as between levels 

of inequality and levels of involvement in community life, social trust and life 

expectancy - which is typically lower in societies where there is a large gap between 

the rich and poor due to anxieties and insecurities brought about by huge disparities of 

wealth and income in society (Wilkinson, 2005). Moreover, as Barry (2005, p. 179) 

argues, there is only a limited amount governments can do 'directly' to increase levels 

of social capital, 'whereas they have it in their power to reduce inequality' through 

redistributing resources. Given the fact that there is a strong connection between 

higher levels of equality and higher levels of social capital, it follows that a 

government keen to increase levels of social capital in society should also be 

concerned to increase levels of wealth and income equality -a conclusion -that- 

Putnam remarkably fails to draw in the final section of Bowling Alone (Barry, 2005, 

p. 179). 

This thesis has argued that the citizenship education initiative can be seen as a key 

means by which the Labour government aims to increase stocks of social capital 

through schoolchildren being taught about how to become active citizens and, in 

particular, about how to engage in the mainstream political process and take part in 

political participation in civil society specifically through involvement in local 
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community activities. Leaving aside levels of social capital in Britain, citizenship 

education may in any case be seen as being long overdue. As Charles Pattie et al 

argue, since 'children have to be socialised into reading and numeracy and have to be 

taught how to live with other people in schools, it is extraordinary that the state has 

largely ignored the task of socialising them into citizenship' relying instead on the 

family to perform 'the sole task of transmitting the values and behaviour associated 

with good citizenship'. Whether or not the introduction of citizenship lessons in the 

National Curriculum will actually increase levels of social capital in the longer ten-n 

remains to be seen. Pattie et al argue persuasively that: 'Civic values are best 

protected by an egalitarian ethic which emphasises social inclusion'. For if 

'individuals are marginalized in a system which depends increasingly on financial 

power in the marketplace rather than voting power in the polis, then citizenship will 

be fatally weakened' (Pattie et al, 2004, pp. 281-282). 

Of course, even if levels of social capital have not fallen greatly this does not mean 

that it would not be a good thing if they were significantly higher. In fact, this thesis 

has pointed to important grounds for concern about how well connected some citizens 

are to the mainstream political process. In particular, Chapter 5 drew attention to 

evidence suggesting that levels of social trust in Britain have declined significantly 

since 1959, especially amongst young people, that levels of trust in political leaders 

and institutions have fallen, that social capital in Britain is concentrated in the hands 

of the middle class, that levels of participation in political parties have declined and 

that turnout in elections is at a historically low level. The thesis has argued that 

citizenship education can be seen as aiming, as Gamarnikow and Green put it, 'to 

regenerate social capital in the hope that a flourishing civil society will bring about 
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social inclusion'. But despite the undoubted merits of the initiative in promoting 

political literacy and active citizenship, its chances of significantly increasing stocks 

of social capital are seriously impeded while the 'social mechanisms of inequality 

reproduction', to use Gamamikow and Green's phrase (1999, p. 122), go largely 

unchallenged by New Labour. The government has taken some steps in the right 

direction, but not enough. Citizenship education, just like other measures aimed at 

increasing stocks of social capital, is much more likely to be successfid in this regard 

if accompanied by government policies aimed at tackling social exclusion by 

significantly reducing wealth and income inequality in society. 
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Appendix 1: Chronology of 
Significant Events 

From late 18 Ih /early 1 gth century onwards 

University education of aspiring elites, inculcatcs values of patriotism and 
leadership. Moral training for the masses, through e. g. History and Geography 
lessons, rooted in imperialism and social Darwinism. Promotes patriotism, 
heroism and racism. 

Victorian England onwards 

Civic education provided to social elites. Focuses on the institutions and 
offices of government. 

1867 

* Reform Act enfranchises all male householders. 

1908 

Foundation of the Scouting movement and publication of Scoutingfor Boys by 
Robert Baden-Powell. Promotes Tory imperialism. 

1918 

Representation of the People Act provides all men aged over 21 and all 
women over 30 who are householders or married to householders with the 
right to vote. 

1928 

* Representation of the People Act enfranchises all women over 21. 

Pre-1950 

Civic education, for most young citizens, involves training in deference and 
moral behaviour. Taught only indirectly through traditional school subjects 
and through the general ethos of the school. 
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1934 

Formation of the Association for Education in Citizenship. The first significant 
attempt to promote citizenship education in schools. 

1935 

Publication by Association for Education in Citizenship of Educationfor 
Citizenship in Secondary Schools. 

1943 

0 Publication of Norwood Report. Argues that subjects like economics and 
politics should not be taught to pupils 'prematurely'. 

1944 

Formation of Hansard Society to promote greater interest in, and knowledge 
of, Parliamentary government in the UK. 

* Education Act increases school-leaving age to 15. 

1945-1950 

Creation of the Welfare State to provide a safety net for citizens, including the 
establishment of benefits for retirement, widows, sickness and unemployment, 
and the establishment of the National Health Service. 

1950 

T. 11. Marshall publishes his essay 'Citizenship and Social Class', setting out 
an understanding of citizenship underpinned by a tripartite rights schema of 
social, civil, and political rights. 

1950s onwards 

Development of '0' and 'A' level courses in British Constitution and British 
Government. Aimed at academically most able students. Students taught about 
Britain's uncodified constitution and the rule of law. 
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1957 

* Association for Education in Citizenship disbanded. 

1959 

Publication of Crowther Report. Argues that although 'preparation for 
citizenship' is 'a difficult matter' it 'ought to be tackled. 

1962 

Formation of the Community Service Volunteers to campaign for the value of 
voluntary work and community involvement. 

1963 

Publication of Newsom Report. Argues that citizens who are 'ignorant of the 
society' in which they live are not 'free'. 

Late 1960s/early 1970s 

Increasing acceptance by educational professionals that some form of more 
explicit political education is appropriate for school children. 

1969 

Formation of the Politics Association, following a Hansard Society 
conference. The Politics Association is formed to promote the status of politics 
teaching at the non-academic level. 

1970 

* Age of majority lowered from 21 to 18. 

1971 

* Minimum school-leaving age raised to 16. 
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1974 

The Hansard Society and the Politics Association are awarded a Nuffield 
Foundation grant to launch the 'Programme for Political Education'. The 
Programme runs between 1974-1978. 

1978 

Publication of the Programme for Political Education's major publication, 
Political Education and Political Literacy, edited by Bernard Crick and Alex 
Porter. Argues for the desirability of 'political literacy' for all. 

Political Education and Political Literacy met with some enthusiasm by the 
then Secretary of State for Education, Shirley Williams. However, Williams 
reftises to provide financial support to develop in-service training for teachers 
interested in political education. 

1979 

Election of Conservative government under Margaret Thatcher. Leading 
Conservative politicians Airey Neave and Keith Joseph had previously been 
quite well disposed towards the political education programme. 

New understanding of relationship between state and citizen put forward by 
government. Various reforms to welfare state advanced after 1979, e. g. 
pensions indexed to prices only rather than earnings, income tax (especially of 
the very wealthy) lowered, real value of some social security benefits reduced, 
widespread privatisation of public companies. 

1986 

The introduction of the Education Act (No. 2), which forbids the 'promotion' 
of partisan political views by teachers in schools. The Conservative 
government is deeply suspicious of any form of 'political' education, 
concerned about the possible political indoctrination of pupils by teachers. 

1987 

Margaret Thatcher in an interview in Woman's Own states: 'There is no such 
thing as society', only 'individuals and families. 
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1988 

Douglas Hurd launches his 'active citizenship' initiative, designed to promote 
philanthropy and voluntary work so as to strengthen 'society'. 

Introduction of a National Curriculum for schools. All children are now taught 
some of the same core subjects. 

01 Creation of the Speaker's Commission on Citizenship. 

Foundation of Charter 88 to promote reforms to the relationship between the 
citizen and the state and between citizens through proposals such as a bill of 
rights, a written constitution, and devolution. 

1989 

Creation of the Citizenship Foundation to promote the engagement of 
individuals in the community through education about the law, democracy and 
society. The Citizenship Foundation developed out of the 1984 Law in 
Education Project initiated by Andrew Phillips. 

Publication by the Labour Party of Meet the challenge Make the change, 
which suggests that citizenship education is one of a number of subjects that 
may be appropriate for schools to teach. 

1990 

The National Curriculum Council names citizenship as one of the five cross- 
curricular themes of the National Curriculum. 

Publication of the report of the Speaker's Commission on Citizenship, 
Encouraging Citizenship. Report makes clear its commitment to a form of 
citizenship education. 

1991 

Publication of Citizens' Charters by all three main political parties, which aim 
to improve public services. 

1992 

Institute for Citizenship founded by Bernard Weatherill to promote young 
people's skills, knowledge and understanding of citizenship (defined, in 
particular, in terms of knowledge of political institutions). 
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1993 

Dearing Review. Priority given to the teaching and assessing of the National 
Curriculum subjects; cross-curricular themes such as citizenship largely 
ignored. 

* Creation of Demos think-tank by Martin Jacques and Geoff Mulgan. 

* Murder of toddler James Bulger by two ten year-old boys. 

* Racist killing of black student Stephen Lawrence. 

Publication by Robert Putnam of Making Democracy Work. Argues that the 
performance of the government in the North of Italy was better than that of the 
South because of its stronger civic community. 

Publication by Arnitai Etzioni of The Spirit of Community, which argues for an 
agenda of 'rights and responsibilities'. 

1994 

Publication by Labour Party of Opening doors to a learning society, which 
argues that the National Curriculum should 'encourage a critical understanding 
of the responsibilities of citizenship'. 

Publication of the Report of the Commission on Social Justice, which argues 
that 'social capital is... essential for economic renewal... it is the glue that 
bonds the benefits of economic and physical capital into marginalized 
communities'. 

1995 

Demos publishes Freedom's Children by Helen Wilkinson and Geoff Mulgan, 
which argues that over a third of the Thatcher generation of young people are 
alienated from the mainstream of society. They argue in favour of civic 
education as a key means of strengthening British democracy. 

* Fatal stabbing of the head teacher Philip Lawrence. 

Publication by Labour Party of Diversity and Excellence, which argues that 
schools should 'assist children to develop a moral framework, to help 
character-building and to promote an understanding of the world around 
them'. It argues further that: 'Schools should encourage initiative and foster 
citizenship. ' 
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Publication by Labour Party of Excellencefor Everyone, in which the party 
says it is 'keen to examine the role of citizenship education in the curriculum'. 

Labour Party's new Clause IV states 'the rights we enjoy reflect the duties we 
owe'. 

Publication by Robert Putnam of two influential articles on social capital: 
'Bowling Alone' and 'Tuning In, Tuning Out'. 

1996 

Publication of Frances Lawrence's 'manifesto for the nation' in The Times, 
following the death of her husband. She argues in favour of 'lessons in good 
citizenship' so as to develop in school children a sense of responsibility. 

School Curriculum and Assessment Authority (SCAA) conference and report 
on 'The Spiritual and Moral Development of Young People', which considers 
how spiritual and moral development can be promoted through school subjects 
and through the ethos of the school. 

1997 

18 years of Conservative government brought to an end when Labour party 
wins general election with a majority of 179. Election turnout lowest since 
1935 (May). 

Publication by Labour government of first White Paper on education reform, 
Excellence in Schools, which announces the formation of 'an advisory group 
to discuss citizenship and the teaching of democracy' in schools (July). 

David Blunkett announces that the advisory group is to be chaired by Bernard 
Crick and pledges 'to strengthen education for citizenship and the teaching of 
democracy in schools' (November). 

1998 

Publication by Anthony Giddens of The Third Way: 7he Renewal ofSocial 
Democracy, which argues that 'no rights without responsibilities' should be 'a 
prime motto for the new politics' (September). 

Tony Blair argues in The Third Way: New Politicsfor the New Century that 'a 
modernized social democracy for a changing world which will build its 
prosperity on human and social capital' (September). 
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Publication of the report of the Advisory Group on Citizenship, which argues 
that citizenship should become a statutory foundation subject in the National 
Curriculum for secondary school students. The report defines citizenship 
education in terms of 'community involvement, social and moral 
responsibility and political literacy' (September). 

1999 

The Macpherson Inquiry into the killing of Stephen Lawrence is published. 
One of its recommendations is that the National Curriculum should be 
amended to value cultural diversity and prevent racism. Blunkett argues that 
this recommendation is already being addressed through the proposed 
introduction of citizenship lessons in schools (February). 

Blunkett announces that the government will be making lessons in citizenship 
a statutory part of the National Curriculum (May). 

Qualifications and Curriculum Authority (QCA) consultation on the proposals 
to revise the National Curriculum (May - July). 

2000 

Draft Foundation Subject (Amendment) (England) Order 2000, creating a new 
national foundation subject of citizenship for secondary school pupils, laid 
before Parliament (January). 

First meeting of Advisory Group on Citizenship in post-compulsory education, 
set up by David Blunkett (January). 

Jacqui Smith, the then Parliamentary Under-Secretary of State for Education 
and Employment, states that the statutory provision for citizenship as a 
foundation subject in the National Curriculum will not take effect until the 
beginning of the academic year in 2002, so as to provide schools with 'time to 
prepare and to build up their good practice in that area' (February). 

Publication of second Citizenship Order, setting out the broad knowledge, 
skills and understanding that pupils should gain as a result of lessons in 
citizenship. Order to come into effect from I st August 2002 (May). 

Publication of Bowling Alone by Robert Putnam. Argues that social capital in 
the US is in decline, eroding community life (June). 

Publication of the report of the Advisory Group on Citizenship in post- 
compulsory education. It recommends that citizenship should become an 
entitlement for all young people aged 16-19 (September). 
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Publication of the Parekh report on The Future ofMulti-Ethnic Britain, which 
argues that citizenship education ought to be used to promote anti-racism 
(October). 

2001 

Robert Putnam addresses a seminar on social capital at Downing Street 
(March). 

Labour Party re-elected in general election with a majority of 167. Election 
turnout lowest since 1918 (June). 

Publication by David Blunkett of Politics and Progress, which links concerns 
about levels of social capital in Britain with the need to introduce citizenship 
lessons in schools (September). 

2002 

Blunkett argues in a speech to a Performance and Innovation Unit seminar that 
a desire to promote social capital motivated his decision to make citizenship 
part of the National Curriculum, 'ensuring that young people leamt by doing - 
going out into their communities and helping others' (March). 

Citizenship Order 2000 comes into effect. Citizenship is now a statutory 
foundation subject in the National Curriculum (August). 

Blunkett sets up the Life in the United Kingdom Advisory Group, chaired by 
Bernard Crick, 'to consider how best to achieve the Government's plans to 
promote language skills and practical knowledge about the United Kingdom 
for those seeking to become British citizens' (September). 

Compulsory citizenship lessons taught in secondary schools in England for the 
first time (September). 
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Appendix 2: 
Principal Dramatis Personae 

Tom Bentley 

Tom Bentley is Executive Director for Policy and Cabinet, Department of Premier 
and Cabinet, Victoria, Australia. Between 1999-2006 he was Director of the think- 
tank Demos. Ile was a special adviser to David Blunkett MP, then Secretary of State 
for Education and Employment, between 1998-1999. At this time Bentley worked on 
a range of issues including school curriculum reform, strategies for social inclusion 
and creative learning. Between 1997-1998 Bentley was a member of the Advisory 
Group on Citizenship. Bentley's publications include: Learning Beyond the 
Classroom; The Creative Age (with Kimberly Seltzer); The Real Deal (with Sian 
Gibson, Kylie Kilgour and Kate Oakley); The Adaptive State (ed. with James 
Wilsdon); Letting Go; It's Democracy Stupid; and Everyday Democracy. 

The Rt lion David Blunkett MP 

David Blunkett is a Labour party politician. Blunkett read Politics at Sheffield 
University, where he was taught by Bernard Crick. He became the youngest-ever 
councillor on Sheffield City Council at the age of 22 and has been MP for Sheffield 
Brightside since 1987. Blunkett became a party spokesperson on local government 
and joined the shadow cabinet in 1992 as Shadow Health Secretary. He became 
Shadow Education Secretary in 1994 and was Secretary of State for Education and 
Employment from 1997 to 2001, and Home Secretary between 2001-2004. Blunkett 
set up the Advisory Group on Citizenship in 1997 and warmly welcomed its report the 
following year. Ile announced, in May 1999, that the government would be making 
citizenship a statutory part of the National Curriculum. His publications include: On a 
Clear Day (with Alex MacCormick); Democracy in Crisis (with Keith Jackson); 
Buildingfrom the Bottom Up (with Geoff Green); Labour's Aims and Values (with 
Bernard Crick); Politics and Progress; and The Blunkett Tapes. 

Tony Breslin 

Tony Breslin has been Chief Executive of the Citizenship Foundation since 2001. 
Before this he was General Adviser (14-19 Education) in the London Borough of 
Enfield. Breslin's work included addressing issues around the Key Skills and 
Citizenship agendas and the development of lifelong learning provision. Prior to this, 
Breslin taught and held senior and middle management positions at comprehensive 
schools in Haringey and Hertfordshire. He is a former Chair of the Association for the 
Teaching of the Social Sciences (ATSS), Co-ordinator of the Future Education 
Network (FEN) and was a member of the Advisory Group on Citizenship in Post- 
Compulsory Education set up in 1999 and which published its report in 2000. He has 
worked as a Chief Examiner at GCSE level and a Principal Examiner at A-level. 
Breslin has also published articles on citizenship, social science education, the future 
of the teaching profession, curriculum innovation and lifelong learning. 
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Professor Sir Bernard Crick 

Bernard Crick is a political theorist and commentator. He is Emeritus Professor of 
Birkbeck College, University of London, and an Honorary Fellow in the Politics 
Department at the University of Edinburgh. Crick was the first President of the 
Politics Association, formed in 1970 ' and he has also been President of the 
Association for Citizenship Teaching. Crick is a Vice-President of the Political 
Studies Association. He was an adviser to Labour party leader Neil Kinnock during 
the 1980s. In 1997 he was appointed by David Blunkett to chair the Advisory Group 
on Citizenship, whose report in 1998 recommended the introduction of compulsory 
citizenship lessons in secondary schools. Between 1999-2000 Crick chaired the 
Advisory Group on Citizenship in post-compulsory education and between 2002-2003 
he chaired the Life in the United Kingdom Advisory Group. Crick was an adviser on 
Active Citizenship to the Home Office between 2003-2004. His publications include: 
The 4merican Science of Politics; The Reform of Parliament; In Defence of Politics; 
Orwell; Essays on Politics and Literature; Political Education and Political Literacy 
(co-edited with Alex Porter); Essays on Political Education (co-written with Derek 
Heater); Political Thoughts and Polemics; Essays on Citizenship; and Democracy. 

Dr David Halpern 

David Halpern is a Senior Policy Adviser in the Prime Minister's Strategy Unit 
(PMSU), which focuses on the development of long-term, cross-departmental policy 
for the Prime Minister. Halpern has previously held positions at Cambridge 
University, Nuffield College, Oxford, and the Policy Studies Institute, London. He 
has authored PMSU discussion papers on social capital, life satisfaction, personal 
responsibility and behaviour change as well as a number of PMSU reviews. Between 
2000-2003 he undertook Economic and Social Research Council (ESRC) funded 
research, along with Professor Peter John, Professor David Hargreaves and Dr Zoe 
Morris on 'Social Capital, Participation and the Causal Role of Socialisation' as part 
of the Democracy and Participation Programme. His publications include: Mental 
Health and the Built Environment; The Third Way (ed. with David Mikosz); and 
Social Capital. 

Professor David Hargreaves 

David Hargreaves is Associate Director for Development and Research, Specialist 
Schools and Academies Trust, and a Fellow of Wolfson College, Cambridge 
University. He was previously Chairman of the British Educational Communications 
and Technology Agency (BECTA) and is visiting Professor of Education at the 
University of Manchester. He is a Senior Associate of Demos. He has been Chief 
Inspector of the Inner London Education Authority and Chief Executive of the 
Qualifications and Curriculum Authority (QCA). Hargreaves is a Foundation 
Academician of the Academy of the Social Sciences and has been a member of the 
National Education Research Forum since its inception. He has previously worked as 
an adviser to Estelle Morris, then Secretary of State for Education and Skills. 
Hargreaves's publications include: The Empowered School (with David Hopkins); 
The Mosaic of Learning; Creative Professionalism; Education Epidemic; Working 
Laterally; Learningfor Life; and Personalising Learning. 
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Dame Elisabeth Hoodless 

Elisabeth Hoodless has been Executive Director of the Community Service 
Volunteers (CSV) since 1975. Prior to this she was Deputy Director between 1972- 
1975 and Assistant Director between 1963-1972. From 1964-1968 she was the 
youngest member of Islington Council and served on the London Boroughs' 
Association. Since 1969 she has been a Juvenile Court Magistrate (volunteer judge) 
and is currently Chair of the Islington Court. Hoodless was a member of the 
committee on 'Strengthening Volunteering in the National Health Service' between 
1993-96. She served as Deputy Chair on the Speaker's Commission on Citizenship, 
whose report Encouraging Citizenship was published in 1990. Hoodless was a 
member of the Advisory Group on Citizenship, whose report Education for 
Citizenship and the Teaching ofDemocracy in Schools was published in 1998. 

David Kerr 

David Kerr is Head of the Research, Evaluation and Information Department (REID) 
and Director of the Citizenship Education Longitudinal Study at the National 
Foundation for Educational Research (NFER). Between 1997-1998 Kerr was 
seconded to the QCA as Professional Officer to the Advisory Group on Citizenship. 
Since 1999 he has been a Citizenship Adviser to the Department for Education and 
Skills. His research interests include: citizenship education; education policy; the 
National Curriculum; and school improvement. Kerr is the author of numerous 
publications on citizenship education. 

The Rt Hon David Miliband MP 

David Miliband is Secretary of State for Foreign and Commonwealth Affairs. 
Previously he was, between May 2006 and June 2007, Secretary of State for 
Environment, Food and Rural Affairs. Prior to this he was appointed Minister of 
Communities and Local Government, his first Cabinet post, following New Labour's 
re-election in May 2005. Miliband had previously been appointed Minister for the 
Cabinet Office in December 2004 and before that, Minister of State for Schools from 
June 2002. He has been the Labour MP for South Shields since June 2001. Ile was 
previously Head of the Prime Minister's Policy Unit (1997-2001) and Head of Policy 
in the Office of the Leader of the Opposition (1994-1997). From 1989 to 1994 he was 
a Research Fellow at the Institute for Public Policy Research (IPPR) and from 1992 to 
1994 Secretary of the Commission on Social Justice. His publications include: 
Reinventing the Left (an edited collection); and Payingfor Inequality (co-edited with 
Andrew Glyn). He was co-founder of the Centre for European Reform with Nick 
Butler. He was closely involved in the drafting of Labour's general election 
manifestos for the 1997,2001 and 2005 elections. 
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Dr Geoff Mulgan 

Geoff Mulgan is director of the Young Foundation (formed in 2005 through the 
merger of the Institute for Community Studies and the Mutual Aid Centre, both 
created by Michael Young, later Lord Young of Dartington). Between 1997 and 2004 
Mulgan had various roles in government including director of the Government's 
Strategy Unit and head of policy in the Prime Minister's office. In 1993 Mulgan co- 
founded the think-tank Demos with Martin Jacques and was its first director. Mulgan 
has also been chief adviser to Gordon Brown MP, and a consultant and lecturer in 
telecommunications. He was a contributor to Marxism Today, the theoretical journal 
of the Communist Party of Great Britain. He is a visiting professor at the London 
School of Economics and Political Science and University College, London, and at 
the Australia and New Zealand School of Government. His publications include: 
Good and Bad Power; The Art of Public Strategy; Connexity; Saturday Night or 
Sunda Morning; Communication and Control; Politics in an Antipolitical Age; and y 
Life after Politics (an edited collection). 

Jan Newton 

Jan Newton has been Adviser for Citizenship at the Department for Education and 
Skills since May 2001. Prior to this she was Chief Executive of the Citizenship 
Foundation. She was a member of the Advisory Group on Citizenship. Newton was a 
teacher for a number of years and has helped to train teachers in citizenship education. 
Newton is co-editor (with Don Rowe) of You, Me, Us! for use in social and moral 
education lessons in primary schools. Newton has contributed to various publications, 
including a chapter in Developing European Citizens and an essay in a special edition 
of the journal Parliamentary Affairs on citizenship education, as well as human rights 
publications for schools. Newton was awarded the OBE in June 2003 for services to 
citizenship education and democracy. 

Lord Andrew Phillips 

Andrew Phillips is a Liberal Democrat peer and a solicitor specialising in charity law, 
business law and libel. In 1971 he co-founded the Parlex. Group of European Lawyers, 
and co-founded and Chaired the Legal Action Group, a legal aid charity. He is also 
President of the Solicitors' Pro Bono Group that he co-founded in 1996. He was a 
Council Member for Charter 88. During 1989 Phillips founded, and became the first 
Chairman of, the Citizenship Foundation, a post he held until 2000 when he bcame 
President, a post he remains in. It was for this work, and his 'services to the law and 
young people' that Phillips was was awarded an OBE in the New Year's Honours List 
1996. He has been a working Life Peer since 1998. Phillips is a Scott Trust trustee 
(owners of the Guardian and Observer), a trustee of various charities, and a non- 
executive director of three commercial companies. 
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Dr Alex Porter 

Alex Porter died in 2005. He was a lecturer in Political Education, senior lecturer in 
History and Politics and consultant on Citizenship Education at the Institute of 
Education, University of London, and a registrar of marriages and administrator of a 
Free Evangelical Church. Porter was a member of the Advisory Group on Citizenship 
set up by David Blunkett in 1997. In 1978 Porter co-edited (with Bernard Crick) the 
Hansard Society and the Politics Association's programme for political education 
report, Political Education and Political Literacy. Porter's other publications include: 
Teaching Political Literacy (an edited collection) and Impoverished concepts of 
citizenship in the debate on the National Curriculum. 

John Potter 

John Potter is an education consultant. Until March 2001 he was the Director of CSV 
Education for Citizenship, a division of Community Service Volunteers. Potter was 
previously a minister of the Church of England and a Senior Lecturer at Lancaster 
Polytechnic (now Coventry University). Potter served as a member of the Advisory 
Group on Citizenship's secondary sub-group responsible for developing the 
framework of learning outcomes for citizenship education. Potter's publications 
include: Active Citizenship in Schools and Education for a Change (co-edited with 
Titus Alexander). 

Professor Robert Putnam 

Robert Putnam is the Peter and Isabel Malkin Professor of Public Policy at Harvard 
University. Putnam is a political scientist whose major areas of interest include civic 
engagement, civil society and social capital. Putnam is particularly well known for his 
work on social capital and he argues in Bowling Alone, his best-known work, that the 
US has, since the 1960s, experienced a substantial decline in civic and associational 
life. Putnam is founder and director of the Saguaro Seminar, which brings together 
leading thinkers and practitioners to consider how to develop ideas and programmes 
for civic renewal. Putnam has served on a variety of bodies including the staff of the 
National Security Council. He sits on the Advisory Council on Environmentally 
Sustainable Development at the World Bank and is a member of the Council on 
Foreign Relations and the Trilateral Commission and a Fellow of the American 
Academy of Arts and Sciences. Putnam has been President of the American Political 
Science Association and is an occasional consultant to the Department of State, the 
Central Intelligence Agency and The World Bank. His publications include: 
Disaffected Democracies (co-edited with Susan J. Pharr); Making Democracy Work; 
Double-Edged Diplomacy (co-edited with Peter B. Evans and Harold K. Jacobson); 
Hanging Together (with Nicholas Bayne); Bowling Alone; and Better Together. 
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Don Rowe 

Don Rowe is Director of Curriculum Resources at the Citizenship Foundation. Ile 
directed the National Curriculum Council's Law in Education Project (1984-1989) 
and was the founding Chief Executive of the Citizenship Foundation. Since then he 
has directed curriculum development projects at both primary and secondary level, 
including the Primary Citizenship Project and the Moral Education in Secondary 
Schools Project with Ted Huddleston. He has published papers on many aspects of 
citizenship including law-related, moral and human rights education. Rowe has 
conducted research into democratic schooling, and citizenship within youth work. He 
served as a member of the Advisory Group on Citizenship's primary sub-group 
responsible for developing the framework of learning outcomes for citizenship 
education. Between 2003-2004 Rowe was seconded to the Department for Education 
and Skills (DFES) to co-ordinate the National Strategy for continuing professional 
development in Citizenship. 
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