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Introduction 
	Generative artificial intelligence (GenAI) has experienced significant growth in its application to pedagogy since the release of ChatGPT in 2022 (Wu et al., 2023). This has had a profound impact on educational systems worldwide, leading governments to develop policies and guidelines for the safe, ethical, and responsible use (Holmes and Miao 2023). In Wales, the Welsh government’s Hwb guidance, ‘Generative Artificial Intelligence in Education’ (Welsh Government, 2024), is the first attempt to outline the appropriate use of GenAI within schools and education settings. The purpose of the guidance is to set out ‘Opportunities and considerations for schools and settings relating to the use of GenAI’, covering practitioners' integration of GenAI tools and how safeguarding, digital competence, and equitable opportunities can be achieved (Welsh Government, 2024).
	The development of the guidance is situated within the broader advancement of digital skills through the Digital Competence Framework (DCF) (Welsh Government, 2018) and the Curriculum for Wales 2022, which provides educators with more autonomy to teach learners (Evans, 2023). The widespread release of GenAI tools has necessitated the need for structured guidance and policy, with a divide emerging among educators on safe practices, assessment integrity, and learning usage (Barrett and Pack, 2023). 
	This policy analysis report critically looks at the Hwb guidance through the Taylor et al. (2015) policy analysis framework. The analysis examines the guidance’s implementation, goals, and assumptions, investigating the underlying policies that informed its creation and assessing its effectiveness in supporting schools in responding to the challenges and opportunities presented by GenAI. 
Policy context and background
	Understanding the development of GenAI policy for education in Wales involves delving into political, social, and technological factors driving its emergence. The emergence of large language models in 2022, such as ChatGPT (Kasneci et al., 2023) brought different issues to the forefront of educational debate (Beale, 2025). This includes emerging issues around data protection, misinformation, online safety, academic integrity, and the effects on teacher workload (Lambert and Stevens, 2023, Holmes and Zhgenti, 2024). There is recognition across Europe and the OECD of the need to implement formal strategies to manage the risks and opportunities associated with GenAI (Rabella, 2025).
	Wales has historically prioritised digital competence as a core dimension of learning, with this priority rooted in the DCF embedded within the curriculum for Wales (Carroll et al., 2023). Despite this, GenAI remained unaddressed in national policy until the UNESCO report ‘Guidance for generative AI in education and research’ (Miao and Holmes, 2023). The rapid mainstreaming of GenAI has created new challenges for education establishments (Yeralan and Lee, 2023). Education settings have sought to gain a more straightforward pathway to set out the appropriate use, safeguarding, and use for assessments (Nguyen et al., 2025, Khlaif et al., 2025). Estyn’s thematic review of AI use within schools pushed the need for a coordinated national response (Estyn, 2025). In relation to this the Welsh Government issued the Hwb generative AI guidance to address immediate uncertainty and provide direction on safe and responsible practice (Welsh Government, 2025).
Stakeholders 
	Stakeholders play an integral part in the adoption of GenAI within schools and higher education establishments. Stakeholders, including students and their parents, teachers, future employers, and policy makers, play an essential role in shaping the educational landscape and influencing how GenAI tools are received and how effective they become (Bobrytska et al., 2023).
Policy analysis framework
	This critical policy analysis is guided by Taylor et al.’s (1997) policy analysis framework, which conceptualizes policy as a versatile process shaped by political, social, and institutional influences (Jie, 2016). The framework focuses on the relationships among policy context, policy texts, processes, implementation practices, and outcomes (Buse, Mays and Walt, 2005). Utilising this model enables critical examination of how policies emerge, whose interests they reflect, and how they are likely to function in practice.
Policy Text
	The development of the Welsh Government's ‘Generative Artificial Intelligence in Education’ guidance can be explained as a response to the mainstreaming of GenAI technologies and the education sector's need for clarity on its usage (AlAli and Wardat, 2024). It is important to note that while Wales introduced the DCF in 2016 (Hwb, 2016), GenAI policy or guidance wasn’t introduced until 2024-25. The outlined guidance constitutes a reactive rather than a proactive approach to the policy process, this reflects what Ball (2008) describes as ‘policy as text’ whereby policy is produced at speed in response to external pressures rather than long-term strategic planning, which can be shown by the fact that it is a ‘guidance’ rather than a policy.
	Several different factors influenced the development of the guidance. Firstly, the rapid and widespread adoption of Gen AI tools by both learners and teachers has created a significant gap in practice (Granic, 2025). Schools, colleges, and universities inferred there was uncertainty over the ethical use, safeguarding, and assessment integrity of GenAI (Harrison, 2025). Secondly, the growing discourse on GenAI and its implications for education is prominent in OECD member countries, of which Wales is part of the global movement to define strategic GenAI principles (OECD, 2021). Thirdly, Estyn (2025) announced its national thematic review of GenAI, further reinforcing the need to put in place a national stance urgently.
	The Welsh government's process appears to follow a consultative but internally driven model. This is notable with the lack of cited persons who created the guidance; this reflects what Taylor et al. (1997) described as ‘elite state-led production’ of policy text. Although there seems to be some stakeholder involvement, such as practitioners, safeguarding experts, and learners, as shown in the Estyn (2025) national review, which drew on the voices of teachers and learners to inform the review. The guidance, however, does not outline the consultation process involved in constructing the guidelines, as per its consultation process. It clearly states, ‘When a new consultation is launched, we make the relevant documents available on our website’; however, there are none currently available that relate to GenAI in education (Welsh Government, 2025). The fact that the structure is guidance rather than a policy or a compulsory requirement suggests that, given the rapid growth of GenAI, the government sought to avoid over-regulation. As stated by Ayub (2024), " Over-regulation may stifle technological progress”.  
	The evolution of the policy also reflects wider UK debates. Other UK nations released AI guidance around the same period, and although Wales maintains a distinct educational philosophy, the timing suggests policy borrowing or policy learning (Dolowitz and Marsh, 2000). Similarly, the policy language of “responsible use,” “ethical practice,” and “safeguarding” echoes OECD (2021) frameworks and European Commission (2022) AI ethics guidelines, indicating influence from supranational organisations.
Public confidence 
	Public confidence is paramount for the successful implementation of government policy (Fleming and McLaughlin, 2012). The OECD (2021) identifies five key dimensions that influence trust in GenAI governance, transparency, security, robustness, accountability, and human-centred values. Assessing the Welsh guidance against this framework can provide insight into how effectively public confidence is cultivated. 
The Hwb guidance provides a clear explanation of GenAI tools, risks, and expectations for education establishments (Welsh Government, 2025). However, transparency regarding data processing by external GenAI providers remains limited (Wulf and Seizov, 2022). Researchers infer that without transparency concerning the data flow, public trust may be undermined (Smuha, 2021). The guidance advises education settings to review data policies but does not provide a list of approved GenAI tools, which can lead to inconsistencies (Ng et al., 2025).
The guidance makes a point of continuing to reinforce safeguarding responsibilities, putting accountability in the hands of school leaders and governing bodies. This is evident in terms used, such as “practitioners must be aware of age ratings” and “schools must be transparent about how data is used and with whom it is shared” (Hwb, 2025). This aligns with OECD (2021) expectations that human actors remain responsible for AI-related decisions. There is, however, some vagueness around accountability when GenAI tools produce harmful content or fail (Raza et al., 2025). As is argued by Kinney et al. (2024) that in order for there to be trust, there has to be shared accountability between developers and end-users, and this must be clearly articulated.
The guidance puts importance on online safety and the necessity to safeguard learners from inappropriate content (Hwb, 2025). This is a reflection of the OECD’s emphasis on system robustness (Yeung, 2020). But due to schools relying on third-party providers for the GenAI tools, system-wide security may be diminished due to the Welsh Government's advisory rather than regulatory approach (Shi, 2023). A systematic review by Saeidnia et al. (2025) highlighted that GenAI tools can be vulnerable to misinformation and bias; however, in the guidance paper, this is purely descriptive with no definite answer to combating it, which can potentially weaken public confidence in the comprehensiveness of the guidance.
The guidance has a strong link to the OECD (2021) position of human-centredness with an emphasis on learner wellbeing, pedagogical integrity, and safeguarding. By placing GenAI within the new Curriculum for Wales’ ideology of ethically informed citizenship, the guidance reinforces values-based decision-making (Welsh Government, 2025; Macri and Roberts, 2023). This could strengthen public confidence by framing GenAI as a tool for learner empowerment rather than surveillance or replacement (Macri and Roberts, 2023). On the whole, the Welsh Government Guidance compares well in terms of values, accountability, and high-level transparency. However, to fully align with the OECD (2021) framework, there needs to be greater clarity on data governance and systemic robustness. 
Media representation
	The media plays a pivotal role in shaping perspectives, public understanding, and confidence in emerging education policies (Okechukwu, 2024). Welsh and UK reporting initially framed the policy as a proactive response to technological change, with Gov.Wales (2025), Estyn (2025), and Education Wales (2025) presenting the guidance as supportive, safe, and aligned with innovation. This reflects Selwyn’s (2023) notion of “technological solutionism,” where AI is portrayed as a means to enhance efficiency and personalisation.
However, mainstream media such as BBC News frequently emphasise risks, focusing on cheating, misinformation, bias, and safeguarding concerns, contributing to a more cautious public discourse (Harrison, 2025). International outlets, including World News agencies, have echoed global anxieties about AI in schools, often highlighting issues of surveillance and ethical uncertainty (Johnson, 2023). These narratives influence Welsh public perception, even when not directly referencing Welsh policy.
Local Welsh news sources, such as WalesOnline and regional press, tend to focus on practical issues, teacher workload, training gaps, and digital inequalities, aligning with concerns raised by practitioners in TES Cymru (Roberts, 2023). Williamson, Macgilchrist and Potter (2023) argue that AI media coverage often reflects broader social anxieties rather than policy specifics, and this is evident in Wales, where reporting shifts between optimism and caution, resulting in partial and uneven public understanding of the guidance.
Literature perspectives 
The literature coverage worldwide relating to GenAI in education highlights both the potential benefits and risks associated with its implementation in education (Ozer, 2024; Pitts, Marcus and Motamedi, 2025). Research suggests that there is potential for personalised learning, reduced administrative workload, and enhanced feedback (Holmes et al., 2022). These themes are reflected in the Welsh guidance, suggesting alignment with global research trends.
On the other side, researchers have highlighted risks to data privacy, algorithmic bias, and an over-reliance on GenAI tools (Floridi, 2023). Regarding the guidance, these concerns are outlined, but without any substantial analysis, indicating a possible gap between the research gathered and policy articulation. For example, the literature infers that there are risks from using GenAI tools, such as the previously mentioned bias or harmful outputs (Bender, Faraj and Bhardwaj, 2025), but the guidance focuses primarily on general online safety rather than the unique risks associated with GenAI.
Studies conducted on digital policy in Wales highlight that there is a subsequent commitment to learner-centred and values-based digital strategies (Glover and Hutchinson, 2022). The GenAI guidance has aligned itself with this rationale but is less detailed than other Welsh digital Frameworks, such as the “Digital strategy for Wales,” which outlines in greater detail the steps to adopting more efficient strategies (Welsh Government, 2022), the GenAI guidance could be less detailed, perhaps due to the pace at which GenAI technology is changing (Meli, Taouki and Pantazatos, 2024). Taylor et al. (1997) argue that policy text produced under time pressure often emphasises broad principles over operational detail, a description that relates to the GenAI guidance.
Comparing literature from other nations shows more prescriptive or structured policies. For example, the European Commission (2022) proposes regulatory measures, while the USA takes the approach of leaving the policymaking to the individual states. Some states, such as Alabama (Alabama State Department of Education, 2024), have outlined a list of specific guidelines by which K-12 schools need to adhere to mitigate risks while integrating GenAI. China’s Ministry of Education (2025) released two guidance documents relating to GenAI use in schools. They specifically prohibited the independent use for learners, and teachers were prohibited from using it to substitute their core teaching responsibilities. However, this shows a clear difference in policy creation and implementation of different nations.
GenAI literature that is specific to Wales and policy in Welsh education is limited; however, there is literature that relates to digital technology, such as Polizzi et al. (2025), whose an overview of the Welsh government's proposal for digital inclusion. They highlight the disparities in digital resources and expertise across Wales, which suggests that a one-size-fits-all approach to the policies produced in Wales may be insufficient (Wolf, 2020). While the Welsh Government's guidance acknowledges digital inequality, it offers limited instruction for addressing it, suggesting a gap between policy text and systemic challenges.
Policy implementation
	The implementation of the Welsh Government's (2025) Generative Artificial Intelligence in Education guidance has unfolded within a decentralized educational landscape, where schools maintain considerable autonomy in shaping their own digital learning priorities (Shattock and Horvath, 2020; Roberts et al., 2023). Giving educational establishments freedom means that the implementation of GenAI is influenced less by direct policy compliance and more by negotiation, interpretation and local conditions (Lastra-Anadón and Mukherjee, 2019). This is a pattern consistent with Taylor et al.’s (1997) framework of the policy cycle, which looks at policy implementation as a fast-paced and situated process rather than a linear roll-out. Their framework emphasises the disparity between what the policy is intended to do and the way it is mediated, interpreted, and implemented by various actors at the institutional level.
	 In practice, Welsh schools have integrated the Hwb guidance into Acceptable Use Strategies (AUPs), safeguarding protocols, and whole-school digital learning strategies (Hwb, 2025). This demonstrates Taylor et al.’s (1997) argument that implementation relies heavily on existing structures and institutional logics. Due to the guidance not being statutory directives, schools modify the guidelines for GenAI use according to their cultural contexts, resource capacities, and risk tolerances (Holmes and Miao, 2023).
	The guidance does not mandate training; Professional Development (PD) has played a pivotal part in the implementation of GenAI in schools (Nyaaba and Zhaı, 2024). Many schools and local authorities have been advised on the necessity of deploying a PD course to strengthen and develop their understanding of GenAI, address ethical risks, promote academic integrity, and ensure data protection (Symeou et al., 2025). The need for PD for GenAI has been pushed by teachers, digital leads, and senior leaders representing the role of policy actors identified by Taylor et al. (1997), by acting as mediators who translate national guidance into local practices.
	At the classroom level, research shows that implementation is shown in teachers utilizing GenAI tools to reduce workload, generate materials, and design resources (Sensarma, 2025). However, learner access is tightly controlled due to the safeguarding risks and the risks to assessment integrity (Estyn, 2025). Ongoing research and discussions into the responsible use and digital ethics are becoming more common, aligning with the guidance’s emphasis on critical thinking and safe participation (Owoseni, Kolade and Egbetokun, 2024). These practices also demonstrate interpretive flexibility described by Taylor et al. (1997), in that teachers adapt GenAI use based on their professional judgement and perceived readiness.
	Implementation of GenAI aligns itself with other existing national initiatives, such as the DCF and the Curriculum for Wales; it also places itself under and draws upon other policies, such as the Education Digital standards (Welsh Government, 2025). Situating GenAI literacy within digital citizenship activities shows coherence between policy frameworks (Khodabin and Arsalani, 2025). However, there is a disparity in the coherence amongst schools, mirroring Taylor et al.’s (1997) inference that school context shapes the degree of implementation and the pace at which the change is integrated. Schools with strong digital cultures integrate GenAI more confidently, while others adopt it more cautiously or in a small amount (Gonaldi, 2025). The result of this shows varying implementation of GenAI that is influenced by infrastructure, leadership vision, and practitioner confidence.
Challenges and barriers to implementation
	The guidance’s implementation is hampered by several systemic, organisational, and pedagogical barriers. Taylor et al.’s (1997) framework implies that there are specific conditions that aid implementation, including resources, institutional cultures, and policy histories; these are stated as being paramount to how successful policy translates into practice. This is relevant when looking at the GenAI in Wales.
	Digital inequality and infrastructure gaps are still present despite progress being made through the national digital investment (Carroll et al., 2023b). Rural schools, along with schools that are classed as being socio-economically disadvantaged, face challenges with broadband connectivity, availability of devices such as computers and laptops, and up-to-date hardware (Coleman, 2021). Taylor et al. (1997) note that resource contexts heavily influence policy enactment. When there is limited infrastructure in place, it makes it difficult for schools to implement GenAI tools effectively, leading to an uneven implementation landscape (Vukmirovic et al., 2024). This is reflected in broader findings that technological reforms without equality in resource distribution risk amplifying disparities (Amissah, 2021).
	A central barrier is variable staff confidence. Although the guidance promotes ethical, reflective engagement with AI, many teachers report insufficient technical understanding, with professional learning opportunities unevenly distributed (Fowler and Jones, 2020). This reflects Taylor et al.’s (1997) argument that inconsistent actor capacity leads to inconsistent implementation. Assessment also presents challenges. Qualifications Wales (2024) highlights risks to authenticity, yet the guidance delegates responsibility to schools, producing diverse adaptations and reinforcing the tensions between workload, integrity, and autonomy (Roberts et al., 2023).
Safeguarding complexities further complicate implementation. AI systems can produce biased or harmful content (Bender et al., 2021), but the guidance provides limited criteria for evaluating or approving tools. Taylor et al. (1997) note that policy ambiguity in high-risk areas often results in cautious, minimal enactment. Consequently, teachers frequently adopt conservative approaches, echoing Williamson’s (2023) observation that uncertainty and reputational risk suppress innovation. These concerns are also acknowledged in the Welsh Government’s A New Era response, which emphasises the need for clearer expectations, improved training, and stronger national coordination (Welsh Government, 2025).
The implementation strategy’s strengths include its alignment with Curriculum for Wales values of autonomy, flexibility, and ethical judgement. As Taylor et al. (1997) suggest, adaptable policies can encourage creative practice when adequate resources exist. However, major limitations include the absence of mandatory training, a lack of monitoring mechanisms, and over-reliance on existing digital frameworks, risking policy “drift” where intentions diverge from practice (Mohsin et al., 2025).
Early outcomes indicate increased professional awareness and strengthened safeguarding measures, but persistent inequalities mean learner access to AI literacy remains uneven (Muchith, 2023). There is also limited evidence of pedagogical transformation, reflecting Holmes et al.’s (2022) finding that innovation requires systematic professional learning.
	Compared with England, Wales’ Hwb guidance is similarly principle-based and advisory but sits beside a more interventionist regulatory environment in England, where Ofqual has explicitly set precautionary limits on AI in high-stakes assessment, and the Department for Education has published practical school guidance (Ofqual, 2024; GOV.UK, 2025). Internationally, Wales’ emphasis on ethics, transparency, and learner-centred use aligns with OECD and European Commission principles for “trustworthy” AI and ethical guidelines for educators, which call for human oversight, robustness, and inclusion (OECD, 2021; European Commission, 2022). Thus, Wales mirrors global values while remaining less prescriptive than some English regulators.
Overall, the policy has partially achieved its aims, but stronger national support, clearer operational guidance, and equitable resourcing, echoing priorities identified in the A New Era government response, are essential for consistent and meaningful implementation.
Recommendations 
	Based on the analysis conducted on the Welsh Government’s Generative Artificial Intelligence in Education guidance (Hwb, 2025), several recommendations can be adopted to strengthen implementation and impact. Firstly, the Welsh Government should introduce a national professional learning framework for GenAI, which should be delivered in partnership with different professional establishments, bringing together different professional advice.
	Second, the government needs to gain clear operational guidance and vetting of the GenAI tools. Schools currently lack clarity due to the vast number of GenAI tools as to which ones meet the safeguarding and data protection requirements (García-López and Trujillo-Liñán, 2025). Nationally approved would support consistent safeguarding practices and reduce the risk being predominantly in the hands of the schools, which is difficult with a rapidly evolving risk (Bodini, 2024). 
	Third, there needs to be targeted investment into mitigating infrastructure and connectivity inequalities. This aligns with research findings that infer uneven digital capacity limits opportunities for GenAI-enhanced learning and risks existing inequalities (Gabriel, 2024). Investment should prioritize schools that are in rural areas and schools that are in low-income communities.
	Fourth, the Welsh Government would benefit from developing an evaluation and monitoring strategy for GenAI implementation. Currently, there is no national mechanism to assess how GenAI is utilized, or the impact it has, and the emerging challenges it presents. Monitoring would support evidence-informed adjustments to policy and enhance system-level learning (Mazbouh, Shah and Lee, 2025).
	Finally, policymakers should support the integration of AI literacy within the Curriculum for Wales (Welsh Government, 2018), which can ensure equitable opportunities for learners. Embedding AI literacy within digital competence would move practice beyond risk mitigation and more towards empowering learners as critical, ethical and informed users of GenAI (Tomczyk, 2024).
	To sum up, this analysis demonstrates that the Welsh Government's Generative Artificial Intelligence in Education guidance is an important initial intervention, along with Estyn's (2025) review, in shaping responsible GenAI use within schools. Its focus on safeguarding, ethical practice, and professional autonomy aligns with wider national reforms such as the Curriculum for Wales and the DCF (Education Wales, 2022; Welsh Government, 2020). 
However, the findings reveal that there are notable implementation challenges. Persistent digital inequalities (Gabriel, 2024), varied staff confidence (Sensarma, 2025), and the absence of mandated professional learning have contributed to uneven policy enactment, reiterating the wider concerns around autonomy-driven but support-light policy environments (Ball, Maguire and Braun, 2012). While the guidance has improved awareness and safeguarding cultures, its impact on pedagogy, assessment, and learner experience remains limited (Estyn, 2025; Holmes et al., 2022). Applying Taylor et al.’s (1997) framework highlights that there is a need for more robust strategic support to aid in implementation to fulfil the policy's intended aims.
More broadly, the analysis underscores how GenAI policies need to balance innovation with caution, particularly as generative technologies evolve rapidly and unpredictably (Floridi, 2023). Limitations of this analysis are related to the emergent evidence base and ongoing policy developments. Future research should examine learner perspectives, evaluate long-term classroom impacts and investigate effective professional learning models for GenAI-supported education.
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