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ABSTRACT
The sociological analysis of education, which has hitherto been
developed mainly around the socializing and selective functions of acad
emic institutions, can be revitalized to the extent that one begins to
view the school as a complex organization and study the school within the
framework of theories of organization.
theme of this paper.

This perspective is central to the

Remaining within the same perspective, but at

another level at which an educational institution is set within a larger
context, there arises the problem of understanding how it falls back upon
"external" pressures to secure for itself the power and authority requisite
to its internal functioning.

In this respect we will lay bare the struc

tural aspects of the school system in Northern Ireland, concentrating only
on those features of the system which are relevant to compulsory education.
The school system in Northern Ireland is a complex of school units,
both elementary and secondary, each with its own subadministrator (head
teacher) and teaching staff, overlaid within a system-wide administrative
cadre.

Since the school system is not only client serving, but is also an

agent of public welfare, it must be responsible to the apparatus of
Government and to a public constituency.

The state function of education

in Northern Ireland has been delegated to local Education and Library
Boards, with lay executive Boards vested with authority for system policies
and operation.

The constraining force of public constituencies is enhanced

by the responsibility of the school system to use efficiently the
Government funds from which it is supported.

These are seen in this paper

to be powerful constraints towards rationalization of the school system,
and thus towards bureaucratization.
The purpose of this paper is to try to abstract the elements of the
bureaucratic model and to translate these in terms of the organizational
structure of the education system in Northern Ireland.

Bureaucracy, in the

Weberian sense utilized here, is character!'zed by centralization of control,
differentiation of functions, specified qualifications for office,
objectivity, administrative routines and discretion.

The formal structure

of the school, the Education and Library Board, and the Department of
Education will be examined and the prevalence or incidence of bureaucratic
components noted.
One main aspect of the education system, its formal structure, is
separated, and control, with communication as an important component,
emerges as a central organizational process.

The paper concludes with an

overview of control in the education system in Northern Ireland, and, to
highlight the relationships between the participants in the Northern
Ireland system, a brief study is made of the education system in Ontario,
Canada.

INTRODUCTION
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Teaching and learning are at the centre of any educational system and,
in Northern Ireland, the teaching and learning actually experienced by a
pupil in a classroom is promoted and constrained by a hierarchy of
facilitating and limiting policy controls.

At the level of the individual

school there is the internal policy of the governing body, head teacher and
staff.

Encompassing a number of schools in a geographic region is the

local policy of the Education and Library Boards, the Chief Education
Officer and his staff.

The national character of the educational system is

achieved by policy issued by central government, through the Minister of
State for Education, the Department of Education and its officials.

It is

customary in the United Kingdom to refer to the Education Service as being
a national service locally administered.

This phraseology summarizes a

system in which power and responsibility are shared among central govern
ment, local Education and Library Boards and the teachers themselves.
The study of the administrative structures of the education system is
a relatively new aspect of research in education.

Underpinning the vast

bulk of research that has been conducted is the acceptance that education
systems are formal organizations.

As such, they behave in some ways

similar to most social groupings in that they have goals, rules, roles, a
hierarchy of authority, reward systems, forms of compliance, coordination
activities and communication patterns.
The theoretical inadequacies of the study of educational organizations
are reflected in the cases which have been variously argued elsewhere by
Scott (1964), Mouzelis (1967) and Mayntz (1964), showing that there does
not exist a single, widely accepted theory of organizations.

While organ

izations furnish a common locus of research for many sociologists and
psychologists, these investigations are by no means interested in finding
answers to the same sorts of questions.

Investigators tend to work at one

of three levels, defined in terms of what phenomena they treat as their

dependent variable; that of the behaviour of the individual organization
members, that of the functioning of particular aspects of organizational
structure, or that of the actions of the organization viewed as a total
entity.
The choice of approach in this paper is the study of the formal
structure of the education system in Northern Ireland.

Early research on

formal organizations focussed on the formal structure, mainly because of
the inspiration of the work of the German sociologist Max Weber (1864-1920)
on a particular type of formal organization which was becoming increasingly
characteristic of modern, industrial Western society - namely, rationallegal bureaucracy.

Weber dealt with bureaucracy in terms of an "ideal-

type"; a theoretical construct which abstracts the most significant proper
ties of a social phenomena, to which reality is subsequently compared in
order to render it more understandable.

It was not expected that the

character!stics of the ideal-type would be fully realized in any concrete
organization.

Yet Weber's ideal-type has served as a bench mark for

analysing and comparing formal organizations in terms of their conformity
to it.
The design of the Weberian bureaucratic organization rests largely on
the power variable.

Power is a central concept in sociology and is a

fundamental element of social organization.

The exercise of power carried

on within a social system bears particularly on two components of that
system.

These are, on the one hand, the structure of the distribution of

resources and, on the other hand, the political apparatus.

Differential

distribution of resources implies, at the societal level, the greater or
lesser monopolization of certain resources by subsystems such as religious,
political or academic institutions.

The second element of the social

system, the political element, might be defined as a mechanism for the
coordination of social action toward collective goals.

What character!zes

VI 1 1

the political system is, in part, its monopoly on legitimation; hence the
possibility of translating power into authority.
Like most social phenomena, power is not simply a social fact which
exists and is susceptible to structural analysis.
it is dynamic.

It has also a momentum;

The permanence of inequalities in the structure and the

maintenance of a dominant position by certain social groups might give one
to think that power, and more specifically the structure of power, remain
quite stable within a society in a given historical period.

However, it is

imperative to recognize that, in the course of history, certain social
groups have lost or gained power, and certain social institutions have at
one time held a more central position and greater social power than they
now in fact retain.
will be outlined.

In Chapter One the history of education in Ireland
The role of the Established Church in educational

control will be emphasized, and the religious and political motivation
behind the creation of schools suggested.

This chapter will identify the

major organizational changes and shifts of power which led to the develop
ment of a National Education Board in 1831, the Ministry of Education in
1920, and the Northern Ireland Education Act 1947, the basis of the educa
tion system today.
Chapter Two will briefly outline the education system as stipulated
in the 1947 Education Act.

The three progressive stages of education will

be described, and the administrative responsibilities of the various
controlling organizations will be delineated.
In Chapter Three we will attempt to analyze the concept of organiza
tions with reference to Weber's classical theory of bureaucratic organiza
tion.

Emphasis will be placed on Weber's implicit functional analysis of

the interdependence between the characteristics of bureaucracy and rational
efficient administration.

A major objective of this chapter will be to

suggest how a theory of organization can help to explain the distinctive
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features of complex structures in terms of some general principles.
Clearly, no school system structure will be congruent with any model,
nevertheless, analogs can function as theory in directing our attention to
the patterning of internally consistent or systematic features.
In Chapter Four, organizational "structure" will be examined as a
characteristic of formal organizations on which comparisons can be made to
Weber's "ideal-type".

The environmental influences on organizational

structure will be discussed and a set of principles outlined for effective
organization.

The design of an appropriate organizational structure, in

order to coordinate an organization's activities, requires the establish
ment of a system of authority and it is argued here that Weber's mode of
bureaucratic organization contributes positively to this.

It is suggested

that one can find "qualitative" breaks in the traditional pyramidal auth
ority structure which makes it possible to distinguish three distinct
organizational levels; the technical, the managerial, and the institutional.
In Chapter Five, the three system-levels in the education system in
Northern Ireland, the technical, the managerial and the institutional, as
they are represented by the schools, the Education and Library Boards, and
the Department of Education will be individually analyzed in terms of their
structural configuration.

The approximation of their organizational struc

ture to Weber's "ideal-type" bureaucratic structure will be the major area
of interest.

At the level of the school we can identify a stratified

hierarchical structure which superficially has the pyramidal appearance of
the Weberian bureaucracy.

Obviously, some schools show more fully bureau

cratized features than others - the large Grammar or Comprehensive school
would tend to be more bureaucratic than the small two-teacher Primary
school.

At the staff level there tends to be some degree of recruitment of

expertise, delimitation of task areas, differentiation of authority and
responsibi1ity, and the existence of a career-structure.

At the levels of
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control outside the schools this appears to be even more evidently the case.
At the Education and Library Board and Department of Education levels,
where there is an increase in scale and degree of organization, we might
expect the pressures towards specialization, departmentalization and the
formalization of procedures to exist, with a consequent decrease in the
individual's sense of power and autonomy.
Chapter Six will summarize the "balance of power" in educational
control in Northern Ireland, suggesting how we might view the sharing of
power and responsibility between the participants described in Chapter Five.
Chapter Seven focusses on the organizational structure of the educa
tion system in Ontario, Canada.

It is not an attempt to describe the

structure of the system in detail since any such attempt would have to be
superficial and would lack the necessary, lively examples of the system in
operation.

This chapter is not, therefore, an exercise in true comparative

education as the "experts" usually understand that term, but it is simply a
discussion on certain phenomenon of the Ontario education system in order
to illuminate the situation in Northern Ireland.

A greater awareness of

system differences can shed considerable light on the procedures in
Northern Ireland helping one realize that the arrangements for-control of
the education system are not as "obvious" or "natural" as those locally
involved sometimes assume.
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Development of Education in Western Civilization
We cannot discuss the education system in Northern Ireland to much
purpose unless we have some regard to the history that has helped to shape
it.

Consequently, attention will be drawn to some of the wider historical

considerations of the development of education in Western civilization, and
to the background of the education system in Northern Ireland.
Greece was the cradle of Western civilization and its gifted citizens
were the first to think profoundly about politics and good education.

In

Plato's "Republic" and Aristotle's "Politics" both education and politics
are dealt with as inseparable, with training for citizenship a prime
necessity.

For both Plato and Aristotle education was crucial, and they

believed that it should be carefully planned to produce the type of citizen
needed for the service of the ideal states that they portrayed.
Although good citizenship was a principle objective of Athenian
education, the educational system was not devised or controlled by the
state.

While the state prescribed certain regulations to which schools had

to conform, these provisions were left to private enterprise.

Fees were

charged and consequently the children of the wealthy had the longest educa
tion.

Plato's educational programme benefited only the ruling class.

It

was planned solely to benefit two groups known as the "Guardians", and was
designed to produce a meritocracy of the highest quality.

The lower group

of this carefully chosen elite was to be given a training to equip it for
military or administrative service, while the still more highly selected
members of the upper group were to receive a long and exacting training
with the intention that when they reached the age of fifty, they would have
acquired the wisdom essential for service as one of the "philosopher kings"
of the ideal state.

The practice of selecting and training an e'lite has

played an important part in the creation of our educational heritage,
including the grammar school, the public school, and the university.
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The diffusion of Greek civilization spread with the Roman conquests,
and Greek culture had penetrated deeply into Western culture.

During the

early phases of the Roman Empire there was little intervention in educa
tional affairs by the central Government.
ways, the state began to assert itself.

But gradually, and in various
At first this took the form of

imperial encouragement and, even endowment.

But in time patronage led to

control, and later Emperors intervened in the appointment and remuneration
of teachers and even restricted their numbers.
In A.D. 425 an imperial edict made the Government the sole education
authority and forbade teaching of unauthorized persons.

Confronted with the

task of governing vast dominions, the Government established an immense
bureaucracy both at home and overseas.

Grammar schools, schools of rhetoric,

and centres for advanced studies were developed to provide the urgently
needed manpower.

In order to meet the need for civi1-servants, the state

now recruited from all social classes from schools scattered all over the
Empire.

The Roman Empire was manned at the top by orators and barristers

and it was thought that the old classical tradition had adequately equipped
these men for their leadership roles.

Myers (1960) noted:

"the old classical tradition did induce mental flexibility and
clarity and ... Anyone whose mind had been developed in this way
could, by on-the-job experience, learn all he needed to know about
the management of practical affairs." (P. 112.)
However, the break-up of the imperial structure did occur, despite the
leadership of this meritocracy.

With the acceptance and growth of the

Christian faith the power of the Church increased.

From the first the

Church recognized the importance of education and used its organization
effectively to establish and administer schools.

Among the influences that

led to a revival of learning was that of the Celtic Church which flourished
in Ireland.

With a distinctive organization, largely monastic and
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independent of Papal control, it not only provided education for the young
but also fostered study of the classical literature of Greece and Rome, as
well as a knowledge of the scriptures and writings in the native language.
After a long struggle the Celtic Church yielded to the growing power of the
Church of Rome, accepting its authority and discipline.
There was no general advance in education until the cultural revival
of the eleventh and twelfth centuries when there was a general acceptance of
the authority of the Church in the spheres of faith, morality and education.
Throughout the Middle Ages Western Christendom was undivided and the Church
provided the authoritarian framework within which education and other social
services developed.
The breakup of Christendom at the Reformation dealt a hard blow to
education.

Although the Church continued to be administered much as it had

been in pre-Reformation days, it became the ecclesiastical department of
the State, and religion was used to lend a moral sanction to secular social
policy.

Education continued to be regarded as part of the Church's

province and teachers were required to conform, but the State, through its
control of the Church, indirectly controlled education.

History of Education in Ireland
In Ireland in the eighteenth and nineteenth centuries, many children
did not attend an organization formally established for the purpose of
education.

Many were apprenticed, and the one-to-one relationship which

existed between a master and an apprentice represented the simplest form of
educational structure.

In organizations formally established for education

one major feature was predominant.

Those who controlled education also

"owned" it, in the sense of providing its resources, physical facilities
and teaching personnel.

This ownership was limited to a very restricted

section of the population, and comprised a single group.

This single group
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had a virtual monopoly of the educational resources upon which its control
rested and fought hard to protect its dominant position in education.

In

Ireland this dominant ownership group was the Established Church, the Church
of Ireland.
Domination of education by the Church of Ireland meant that education
was firmly linked with only one part of the social structure, since the
dominant social and economic group was also Protestant.

This monopolistic

character of ownership caused imbalances in exchange between the two parts.
The imbalance in relationships between education and its suppliers resulted
in a lack of autonomy for those working within the educational field.

The

activities of teachers, pupils and others engaged in instruction were not
an important source of educational innovation and change because the
dominant, controlling group could check them by withdrawal of pay, closure
of buildings, or by the use of any number of sanctions against them.

Those

working directly in education in no sense constituted an autonomous
professional body, but instead could be manipulated by religious or
political sanctions.

Parish Schools
The maintenance of domination by the Church of Ireland was preserved
by its monopolization of supplying educational resources.

In the late

1600's Archbishops and Bishops were allowed to make an absolute grant to
the churchwardens of each parish of two acres, the lesser clergy a grant of
one acre.

Parish Schools began to appear on these sites in the early

1700's but did not become common until the middle of the century.

The right

of nominating the schoolmaster in these schools was retained by the Bishop
making the grant, and the schoolmaster was licensed by the Archbishop of the
diocese.

The curriculum in the Parish Schools, based on the original Tudor

statute of 1695, focused on the teaching of the English language and
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customs, while renewing acts emphasized the advancement of the Protestant
religion.

Diocesan Schools
During Elizabeth I's reign the Diocesan schools were created.

Members

of the Protestant hierarchy were empowered to set apart sites of one acre
for the building of Diocesan schools.

The schoolmaster had to be an

Englishman, and the right of nominating schoolmasters in their dioceses
was to be maintained by the Archbishops of Armagh and Dublin, and by the
Bishops of Meath and Kildare.

A report in 1791, quoted by Wyse (1835) in

the House of Commons, revealed that of the thirty-four dioceses, only
eighteen possessed schools, educating a total of 324 children.

Charter Schools
The Irish Charity School Movement also began early in the eighteenth
century.

In most instances the schools under their control enrolled both

Protestant and Catholic children of the lower classes, but instruction was
in the Protestant religion only.

As Godkin (1862) observed, Bible reading

and catechizing monopolized most of the children's time.
the Charter School system was ultra-fanatic.

From its founding

As Wyse (1835) stated:

"it was formed for the purpose of fanaticising the country, it
out-churched the Church; it was determined to educate outright
into Protestantism, and carry the nation by a 'coup-de-main'." (P.15.)
The men to whom the control of this proselytizing machinery was
specially committed were the prelates of the Church, and masters were
selected on account of their high Protestantism and loyalty.
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Royal Schools
In addition to the Parish, Diocesan and Charter schools, which should
have been National schools, adequate to the wants of the country, there was
placed under the Government's control a number of academies, richly endowed,
called Royal Schools.

The Royal Schools were by law open to all persuasions,

the appointment of the master being lodged with the Lord Lieutenant, but no
Catholic ever obtained sufficient favour at the Castle to be so appointed.
These schools too were among innumerable benefits reserved for the
ecclesiastical benefit of the Established clergy.

Control of Education by the Established Church
Through its endowments to the various schools the Government was
attempting to aid public education.

Its motivation appears to have been the

undercutting of the Roman Catholic faith and the advancement of the
Protestant religion.

There was an obvious educational alliance between the

Established Church and the political elite.

Tories and Whigs alike acknow

ledged the services of the Church in education, their contribution to main
taining the status quo, to making political recruitment unproblematic, and
to legitimating elitist Government.

Social ties of family and class often

linked leaders of the Established Church to members of both political
parties in the Government of the country.
In order to retain its exclusive control over education the
Established Church had to continue to be the only supplier of the resources
upon which educational operations depend.

Yet, in Ireland, the Roman

Catholic Church had the facilities for supplying educational instruction.
The Established Church, however, was able to defend its control at all
levels when a series of constraints was imposed on the Roman Catholic
Church.

This was done through a considerable number of statutes con

stituting the Irish Penal Code.
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Penal Code
Analytically, the penal laws fell into three categories.

The first of

these were the statutes directed at the suppression of the Roman Catholic
hierarchy.

A second category of laws disabled Roman Catholics from partici

pating in a number of trades and professions.

The third type of penal mea

sure was punitive in nature, penalizing the Catholic laity simple because
it was "Papish".

The Penal Code on education was designed to suppress

Roman Catholic involvement in education.

As Corcoran (1928) notes, the

domestic provisions of the act were very restrictive:
"no person whatsoever of the papist religion shall publicly
teach school, or instruct youth in learning ... upon pain of
£20 and also being commited to prison with bail or main prize
for the space of three months for every offence". (P.30.)
In an effort to restrain Irish families from sending their children
to a foreign country to receive an education in a Roman Catholic Institution,
penal measures were enacted.

As O'Connell (1942) observes, the penalties

for such action were quite harsh:
"every person so going, sending or sent shall on conviction
be disabled to sue in law or equity or to be a guardian,
executor or administrator, or take a legacy or deed or gift,
or bear any office, and shall forfeit goods and chattels for
ever and lands for life". (P.202.)
Evidence indicates that the laws concerning Catholic education were
enforced in the first half of the eighteenth century and that they remained
a threat for a considerable time thereafter.

By the beginning of the nine

teenth century the educational provisions of the Penal Code had disappeared,
except for the forbidding of the endowment of any Roman Catholic educational
foundation in Ireland.
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Hedge Schools
It could be argued that the educational consequences of the Penal Code
lingered on and led to the emergence of the Hedge Schools.

The attempt to

suppress Roman Catholic education can be seen as an affirmation of its
importance to the Roman Catholic people.

So determined were the people to

receive an alternate form of education that their children met secretly,
with lessons being given by freelance masters in the open beside hedges, or
in any old hut where there was not great danger of detection.

The very

existence of Hedge Schools is an indication of the willingness of the
common-people of Ireland to support any educational institution which was
not committed to the religious superintendence of the Established Church.

Foundation of the National System
During the closing years of the eighteenth century the Established
Church, immersed in its role as an instrument of Government policy, con
tinued to look on proselytism of the predominantly Catholic Irish as its
immediate objective.

Yet, the growing danger of agrarian disturbances,

accentuated by the French Revolution in 1789 and the Irish Rebellion of
1798, made a policy of popular conciliation seem more desirable.

The

British Prime Minister, William Pitt, persuaded the Irish Parliament to
agree to its own abolition and to a unification of Ireland with
Great Britain under one Parliament at Westminster.

The Irish Parliament

was not, of course, representative of the majority of the Irish people, but
of the Protestant ascendancy.

The Act of Union came into effect in 1801

and, as part of the Act, the Church of England and the Church of Ireland
united to form the Protestant Episcopal Church, the Established Church.
The concept of the Established Church meant that all the people in a parish
were considered parishioners, regardless of denomination.
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Voluntary Organizations
During the latter part of the eighteenth century and the early decades
of the nineteenth century, a number of voluntary organizations became active
on the Irish educational scene.

Protestant denominations, through their

Bible societies and education societies, made an effort to wean the Irish
from Catholicism.

Roman Catholic mistrust of these societies was greatly

increased by the subvention of some of the societies by Parliament.

The

flow of Pariiamentary money to some of these societies changed them from
pamphleteers to large-scale educators, under the exclusive control of the
Established Church.

The London Hibernian Society, the Baptist Society, the

Irish Society, and the Sunday School Society for Ireland became proselytiz
ing societies in the strictest sense of the term, despite some of their
contrary public pronouncements.
The Kildare Place Society
In contrast to these societies a genuinely undenominational society
was formed by a group of Anglican gentlemen, with some Roman Catholic
support.

The Society for Promoting the Education of the Poor of Ireland

set out to provide elementary education of an undenominational nature so
that the same advantages for education would be available for all children
without interference with their particular religious beliefs.

This was the

first non-sectarian organization to be established in Ireland with the aim
of educating the people as a whole.

Its liberal policy was welcomed every

where and members of all denominations gave it support.

The Government

voiced its approval of the Society's work on the grounds that public int
erest should be shown for schools which specialized in the education of the
poorer classes.

The Society accepted a grant from Parliament to supplement

its voluntary subscriptions, and a central site was bought in Kildare Place,
Dublin, from which came the title commonly used for the Society afterwards The Kildare Place Society.
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The Kildare Place Society became well known all over Ireland as well
as outside Ireland.

Applications came from all parts of Ireland for help

in'founding or maintaining elementary schools.

As Durcan (1972) notes there

were, in 1831, 1,629 schools founded or assisted by the Society; the train
ing school turned out thousands of teachers; and each year about 60,000
'cheap books' were sold.

Ireland was mapped out into inspection districts

and inspectors were appointed.
Enthusiastic support for the Society appeared to be widespread.
However, both the Established Church and the Roman Catholic Church objected
to the Society's policy on religion.

The Established Church objected to the

prohibition of religious doctrine while the Roman Catholic Church objected
to the compulsory Bible reading rule.

In response to the increased pressure

from the Roman Catholic Church in particular, a commission was set up to
enquire into education in Ireland.

The investigations of the Commission of

Irish Education Inquiry, which extended from 1806 to 1812, indirectly led
to the establishment of the National Education Board in 1831.

National Education Board
In 1831, Edward G. Stanley, Chief Secretary for Ireland,in introducing
the plan for a system of national education in Ireland, told the House of
Commons that the Pariiamentary grants must be withdrawn from the Kildare
Place Society because, as Durcan (1972) quotes;
"while five-sixths of Ireland are Roman Catholic, two-thirds
of the whole benefit go to Protestant Ulster". (P.14.)
A National Education Board was set up to administer the system.

The members

of the Board, amateurs in the sense that they were not professionally
involved in education, were men of high personal character nominated by the
different religious denominations.

The Board was to provide a system of

combined literary and separate religious education, with no pupil being

n
required to attend any religious exercise, or to receive any religious
instruction to which his parents objected.

Local school managers were to

have the right to appoint and dismiss teachers, but the Board also had the
right to dismiss any teacher if it felt such action necessary.

Opposition to the Board
Pariiamentary grants were withdrawn from the Kildare Place Society,
and its duties were transferred to the new National Education Board.

As

Durcan (1972) notes, in 1857 there were 8,557 national schools in Ireland,
of which about 40 per cent were vested in the National Education Board.
However, despite the admirable principles on which the National Education
Board was founded, trouble with religious issues soon beset it.

The

Anglican Church, fearing that the recognition of the "mixed" principle in
education might lead to "mixed" control in the workings of Government, found
their own Church Education Society in 1839.

Twenty years later, according

to a Daily Express Report (1859), their schools numbered 1,700, with an
enrolment of 80,000 children, and a revenue of voluntary contributions of
nearly £40,000 a year.
The Presbyterian Church found the arrangements for National Education
even more distasteful.

They demanded freedom for the school managers to

make their own arrangements for the study of scripture in their schools.
The Presbyterians were somewhat satisfied when in 1838 a compromise was
arranged whereby religious instruction would be allowed to take place during
the regular school hours, provided that parents could withdraw their chil
dren if they wished.
The Roman Catholic hierarchy claimed that their lack of influence on
the National Board rendered the "mixed" system unacceptable.

They claimed

that the authority of the Catholic Bishops had not been acknowledged in the
nomination of its members to the Board, nor in the forming of rules, the
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appointment of inspectors, the selection of books, or in securing an
adequate share of pure Catholic teaching to the children.

A Dual System of Control
By mid-century, throughout the National System, Catholic children were
being taught in schools normally run by the Parish Priest and staffed solely
by Catholic teachers.

Correspondingly, Protestant children were being tau

ght in schools managed by the local Vicar or landlord and staffed solely by
Protestant teachers.

Hansard reports that in 1861 there were five schools

which had a total of 2,000 Catholic children and one Protestant, and five
others which had 1,200

Protestant children and one Catholic.

That the National Education system became an effectively denominational
system is partially the fault of the commissioners themselves.

Lord

Stanley's original plans encouraged joint applications by Protestant and
Catholic school managers for Government aid.

In practice, however, the

commissioners never made any attempt to apply the rule.

A National

Education Commissioner's Report (1852) notes that of the 4,795 schools in
operation in 1852, only 175 were under joint management.

The denominational

tone of the system was heightened by the fact that most school managers were
in holy orders.

A National Education Commissioner's Report in 1851 notes

that out of the 4,547 schools operating in the National System in 1850,
3,418 were exclusively under clerical managers.

It is hardly surprising

that managers usually appointed only head teachers and assistant teachers
of their own denomination to schools under their charge.

Reforms in the National Education Board
In 1868 the Government appointed a Royal Commission to investigate the
National School system and to make recommendations for reform.

This comm

ission, commonly known as the "Powis Commission" produced eight volumes of
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evidence and conclusions.

It was obvious that if the Powis commissioners'

suggestions were accepted the National System would be completely
transformed.
Two important suggestions of the Powis commission which were acted on
were the payment-by-results system and the creation of a system of intermed
iate education.

One of the implications of the payment-by-results system of

determining a portion of a teacher's salary, was that the treasury gained an
increasing control of education, and this, coupled with the control of stan
dards exercised by the inspectors, gave even greater power over the National
System to the Government officials.

The newly created system of intermed

iate education was under the control of seven commissioners who were limited
to acting as an examining body and to paying premiums to schools on a
result-fees system.

There was no effort made to see that there was any log

ical relationship in subject or approach between the work done in the inter
mediate school and that in the National School.
With each successive acceptance of the Powis commissioners' suggest
ions, the National System became even more denominational in character than
it was in 1870.

While the Roman Catholic bishops were demanding and

receiving concession after concession, the Church of Ireland clergy were
quietly giving i-n and joining the National System.

The Anglican Church in

Ireland was disestablished in 1871 and all political connection between the
Church and the State was severed.

Inevitably, the Church entered into a

time of political unimportance and financial stringency.

There was now

little possibility that the Anglican Church could force the commissioners
of national education to bend to its demands.
At the end of the nineteenth century the unchecked growth of Denomina
tional Schools had resulted in much overlapping and duplication in the field
of Elementary education.

The expenditure of public funds on Intermediate

education was governed by the Intermediate Education Board, which had the
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power to distribute public money on the results of written examinations.

A

Department of Agriculture and Technical Instruction was created and
allocated an annual grant.

There was considerable development of technical

instruction throughout Ireland and the schemes organized provided instruc
tion which, in cities and towns, comprised different branches of science,
art and technology, while in rural areas the scheme dealt largely with
manual instruction, rural industries, and domestic science.

Severance of the Union with Britain
In Easter Week (1916) a rebellion aimed at the severance of the Union
took place in Dublin.

Since 1800 there had been a number of rebellions to

achieve this, the first being only three years after the Act of Union, but
they were all unsuccessful.

Although support for the 1916 rebellion among

the mass of the people did not exist, the execution of the leaders had the
immediate effect of engendering widespread sympathy.

Home Rule for Ireland

was put aside at the outbreak of World War in 1914 although a Home Rule Act
had reached the Statute Book.

At the General Election of 1918 the Irish

Nationalist Party was almost wiped out and members of the militant Sinn Fein
were elected instead.

They met in Dublin in 1919 and constituted a parlia

ment of their own refusing to recognize British authority.

The following

year the Government of Ireland Act was passed and the country was divided
into two parts.

The six counties in the North-East of the country, with

their large Protestant population, clearly showed an opposition to the
severance of the Union with Britain.

Provision was made for two parlia

ments, one in Belfast and one in Dublin, and in 1921 an election was held
to elect members to the proposed parliaments.

A treaty was signed with

Britain giving Dominion status to Ireland as a whole.

The treaty was

ratified by the Irish Government and the Provisional Government of the Irish
Free State was constituted.

The six northern counties which opted out

became known collectively as Northern Ireland, and attention in this chapter

15

will focus on the development of the education system in Northern Ireland
only.

Establishment of the Ministry of Education
Under the provisions of the Government of Northern Ireland Act 1920
the Ministry of Education was established.

It assumed responsibility for

the educational services which had previously been controlled by three
separate bodies.

Education had been provided in mostly Voluntary Schools

with individual managers or management committees, and financial assistance
had been received from public funds through the Commissioners of National
Education (elementary schools), the Board of Intermediate Education (secon
dary schools) and the Department of Agriculture and Technical Instruction
(technical education).

The Ministry of Education was faced with the task of

welding disparate and unco-ordinated elements into a unified, but flexible,
system of education which would command public support and satisfy current
educational demands and ideals.

The Education Act (N.I.) 1923 was designed

to achieve this end.

Education Act 1923
The administrative provisions of the Education Act 1923 amounted to a
revolution in education practice in Northern Ireland.

All schools were to

be brought under the control of local education authorities, appointed by
county councils and the two county borough councils.

Provision was to be

made for the transfer of schools under voluntary management to education
authorities.

On the delicate matter of the teaching of religion, a crucial

"secularization" of the system was attempted.

Although the local education

authorities were to provide facilities for the clergy of different Churches
to give religious instruction to pupils of their own denomination, they were
not to permit teachers to provide any form of religious teaching.

The local
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education authorities were also forbidden to take religion into account when
appointing teachers.
Opposition to the Education Act on its stand on the teaching of rel
igion was so strong that two amending Acts were passed making concessions on
religious and administrative matters.

The 1925 Amendment Act removed the

prohibition on the local education authorities with regard to the teaching
of religion, but no obligation was placed on the authorities to provide it,
nor on the teacher to teach it.

This was unacceptable, and, after further

agitation, another Amendment Act was passed in 1930.

This required the

local education authorities to provide Bible instruction and, furthermore,
the teachers were obliged to give the instruction if required to do so.

Transference of Schools to Local Education Authorities
It was only after the 1930 Amendment Act had been passed that many
Protestant Churches were wholly satisfied and felt able to transfer their
schools to the local education authorities.

Under the terms of the Act the

superseded managers of transferred or replaced schools, and their successors
in office, could nominate four members from the six member management comm
ittees, which were given important rights in regard to the appointment of
teachers.

The remaining two members of such management committees were to

be nominated by the local education authority.

Greater financial aid was

given to these transferred schools than to schools which remained under the
system of management by an individual.

The Roman Catholic school managers

refused to accept this "four and two" committee structure and consequently a
dual-system of grant-aided schools came into being.

The county schools were

managed by the local education authorities and attended and staffed mostly
by Protestants, while the voluntary schools were managed by Roman Catholic
clergy and attended and staffed by Roman Catholics.

Most of the secondary

schools continued to function independently of the local education
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authorities, although they did have to accept certain conditions in order to
be recognized by the Ministry of Education.
In the period between the establishment of the Northern Ireland
Government in 1921 and the outbreak of war in 1939, new primary schools were
built, school attendance greatly increased in regularity, and the secondary
school system was drastically remodelled.

The 1939-1945 war halted progress

but the general upsurge of interest it provoked in education, as in other
social problems, was experienced in Northern Ireland.

A White Paper issued

by the Northern Ireland Government announced the intention of following
closely along the lines of the Butler Education Act 1944 in England, with
modifications to suit special local conditions.

The Northern Ireland

Education Act 1947, like the 1944 Act in England, provided for the education
of all children on the basis of age, ability and aptitude in a system org
anized in three progressive stages.

The reforms the Act initiated were in

the main 'educational' reforms, and few changes were made initially in the
administrative structure.

Characteristics of a State System of Education
Prior to outlining the system of education in Northern Ireland after
1947 it will be helpful at this point to note the changes brought about in
education as a result of its attachment to the state.

The main character

istic of a state system of public education is the incorporation of diverse
establishments and personnel under a central, national framework of adminis
tration.

This in turn means certain uniform controls emanating from the

centre, and the standardization of certain educational processes on a nation
wide basis.

A central administration can operate positively to encourage

movement between the three levels of education in the system.

The develop

ment of relationships between various parts of the system leads to the
standardization of teaching and learning processes, regular forms of teacher
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training and certification, and the expansion of services and trained
personnel acting as link-units to complete the co-ordination process.
As education in Northern Ireland moved farther away from complete own
ership by the Churches, the stringent sanctions that the Churches exercised
over teaching activities was lessened.

This newly gained independence from

a dominant ownership group, coupled with the specialization of the tasks in
which teachers were increasingly involved, enabled teachers to sustain the
claim for having special competence to comment on educational matters.
Teaching personnel represent just one of many groups of individuals
whose power in the educational system increased substantially with the emer
gence of a state system of education.

Those people in official positions of

educational control are a much more extensive group than in the previous
century.

They are found locally as well as centrally, and are of a more

varied character.

The presence of many "interest groups" in the educational

field may bring pressures to operate against the re-emergence of the old
monopolistic and subordinate pattern of educational control.

The "policing"

function of "third parties" can prevent any one group from being able to
make the flow of public funds to education conditional on instruction
meeting its requirements alone.
The nature of education as it was when the 1947 Education Act was
passed in Northern Ireland was not the practical realization of an ideal
form of instruction as envisaged by a particular group.

Instead, it had

taken the form of the product of power struggles and bore the marks of
concessions to allies and compromise with opponents.

The National System

of Education in Northern Ireland could be regarded as a true mirror of nine
teenth century national society, its religion, its politics, and its social
attitudes.

It could be argued that this occurred because the creation of

schools was, from an institutional point of view, politically and
religiously, as well as socially motivated.

As such, the schools reacted

19

to prejudices and narrow-minded influences, and in their organization
reflected these.
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Northern Ireland Education Act 1947
Prior to the 1947 Education Act there had been all age Elementary
schools, Junior Technical schools for pupils over thirteen years of age, and
Grammar schools for some pupils, but no post-primary education provision of
the less academic mind.

As a result of the 1947 Education Act, with its aim

of providing secondary education for all, new schools had to be provided and
the number of places in existing schools had to be greatly increased.

This

applied particularly to Grammar schools most of which were, and still are,
under voluntary management.
In order to carry out its policy on Secondary Education the Government
either had to bring existing voluntary schools under Local Education
Authority control, or alternatively, it had to provide finance by increasing
the rate of grants from the 50 per cent at which it stood.
chose to increase the rate of grant to 65 per cent.

The Government

Until 1968 the

Government paid 65 per cent of the cost of new schools, of the extension and
alteration of existing schools, of equipment and of external maintenance.
As a result of the focus of attention on Secondary Education, a total of 170
new-type Secondary schools came into being between 1945 and 1972.

Approx

imately half of these were voluntary, Roman Catholic, schools.

Three Stages of Education
Like the Education Act of 1944 in Great Britain the Northern Ireland
Act of 1947 provides for the education of all children in a system organized
in three progressive stages - primary, secondary and further education.
The majority of children receive their early education in Primary
schools, although a small proportion attend the preparatory departments of
Grammar schools, where fees are levied.
Secondary education normally begins at the age of eleven when children
go either to a Secondary school, a Grammar school, or a Comprehensive school,
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after taking part in a selection procedure.

Secondary schools normally pro

vide a course of study designed mainly for pupils who intend to leave school
at the age of sixteen.

Pupils do have the opportunity of preparing for the

Certificate of Secondary Education or General Certificate of Education exam
inations.

Education at Secondary schools, like Primary schools, is provided

free of charge.

Grammar schools normally provide a seven year course of

study, the pupils taking the General Certificate of Education examination at
ordinary level at the end of the fifth year and then, in many cases,
proceeding to advanced level two years later.

An important feature of the

Secondary education system is the arrangement which requires certain Grammar
schools to reserve up to 80 per cent of their places for scholarship holders
who have qualified through selection procedures at the end of Primary educa
tion.

Thus, although Grammar schools charge fees, more than 80 per cent of

their pupils hold scholarships.

Comprehensive schools, organized on non-

selective principles and offering courses suited to the whole range of pupil
ability, are in operation in some areas.

Facilities are also provided for

children who require special educational treatment.
Further Education is provided through Technical Colleges to which
students may be admitted from the age of fifteen.

Fees are charged based

on the level of the course, but students under the age of eighteen are
exempted from fees.
Higher Education is provided through three major institutions; The
Queen's University of Belfast, the New University of Ulster, and the Ulster
Polytechnic.

Both full-time and part-time courses are offered, and grants

to the institutions are paid by the Department of Education on the advice of
the University Grants Committee.
Teacher-training is provided in three general colleges of education;
Stranmillis College, a non-denominational college for men and women control
led by a governing body on behalf of the Department of Education;

25
St. Joseph's College of Education for men and St. Mary's College of Educa
tion for women, both under Roman Catholic management.

Teacher education

courses are also carried out at the universities, the Ulster Polytechnic,
and Londonderry Technical College.

Types of Schools
Practically all schools in Northern Ireland are grant-aided schools,
grants being made from public funds.

Schools under the direct management

of the Education and Library Boards are known as "controlled" schools.
"Maintained" schools are managed by governing bodies whose membership con
sists of at least one-third public representation, nominated by the
Education and Library Board.

The day-to-day running costs of maintained

schools are met by the Education and Library Boards, while the salaries of
the teachers and 85 per cent of the capital funding of these schools are
paid for by the Department of Education.

"Voluntary" schools have no agree

ment to accept public representation on their governing bodies and they
receive financial assistance at a lower level.

Administration
From the Education Act of 1947 to 1973 public education in Northern
Ireland was administered centrally by the Ministry of Education, and locally
by eight Local Education Authorities.

Since 1973 the education system has

been administered by five single-purpose Education and Library Boards, each
having the responsibility of ensuring that there are sufficient schools and
other facilities, including those for recreational, cultural and youth act
ivity purposes, to meet the needs of their respective areas.

They are also

responsible for university and further education awards, meeting the tuition
fees of the great majority of pupils attending Grammar schools, the school
meals and school transport services, and school clothing and maintenance
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allowances.

As the local library authorities they are required to develop

a comprehensive and efficient library service for their area, and to make
library services available to educational institutions.
The decision-making body of each Education and Library Board is its
Board.

Each Board includes representatives of district councils, transfer

rors of schools and maintained school authorities, teachers, persons having
a special interest in the library service, and others from the community
selected by reason of their interest in, or knowledge of, the services
administered by the Board.
exceeding four years.

All Board members are appointed for a term not

Each Board appoints a Chief Officer and other suppor

ting staff subject to the approval of the Department of Education.

The

Education and Library Boards are financed partly by local rates, part of
which is uniform and paid to local authorities and part to the Education
and Library Board.
The Department of Education, formerly known as the Ministry of
Education, is responsible for the co-ordination of the overall provision
and for the determination of policy.

The Department of Education is resp

onsible to Parliament for the working of the Department and the policies it
pursues.

The activities of the Department of Education include the review

of planning by the local Boards in regard to the provision of schools; the
determination of standards and the supervision of design and construction
of schools; the regulations relating to the staffing of schools and pay of
teachers; the giving of guidance in matters of curriculum and teaching
methods; and the supervision of ancillary services such as school meals,
transport and scholarships.
The Department of Education is advised on the educational, as distinct
from the administrative aspects of its work by the Inspectorate.

Inspectors

visit schools and report on all matters relating to them, including the
adequacy of the premises and the quality of the teaching.

Some of the
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inspectors act as specialists in a particular field, or in a particular
subject, while others combine specialist duties in the inspection of acad
emic subjects with general responsibility for all the schools in a specified
area.

In co-ordinating control of the inspectors are the Chief Inspector

and the Senior Chief Inspector.

Advisory Committees
There are many educational advisory committees advising the Department
of Education on a range of educational matters.

The Professional Education

Development Division (P.E.D.D.) is concerned with educational disadvantage,
curriculum development, educational technology and assessment of performance.
The Northern Ireland Committee for Educational Technology (N.I.C.E.T.)
advises the Department of Education on the promotion and dissemination of
developments in the field of educational technology.

The Council for

Continuing Education, comprised of representatives of a wide range of educ
ational, social and cultural organizations, advises the Department of
Education on the development of programmes for continuing education.

The

Northern Ireland Schools Curriculum Committee encourages local curriculum
development and innovation, and provides a channel for participation in
appropriate Schools Councils' projects.

Two liaison committees keep

Northern Ireland abreast of developments in the field of technical education
initiated by the Technician Education Council (T.E.C.), and in the field of
business and commercial education initiated by the Business Education
Council.

The Advisory Committee for the Supply and Training of Teachers

advises on this matter for schools and institutions of further education.
The conduct of the General Certificate of Education (G.C.E.) and the
Certificate of Secondary Education (C.S.E.) examinations is the respons
ibility of the Northern Ireland Schools Examinations Council and the General
Certificate of Education and the Certificate of Secondary Education Boards.
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A Dual System of Education
The legacy which education in Northern Ireland inherited from its
Protestant and Roman Catholic traditions is reflected in the lack of admin
istrative uniformity and the differential status of schools.

The Department

of Education is faced with a difficult administrative task because there is
an almost even balance between the number of Primary and Secondary schools
which are wholly inside the state system and the number which are partially
outside.

Controlled schools, under the management of Education and Library

Boards, are wholly financed from public funds.

While, according to law,

controlled schools are "open to all", in fact they are Protestant schools in
that the staff and pupils are Protestant.

In contrast, maintained voluntary

schools, controlled by school management committees, are financed partly
from public funds and partly from the Catholic Church.

These schools rec

eive an 85 per cent grant towards the cost of approved building or altera
tions, with total cost of maintenance and equipment being met by the local
Education and Library Boards.

The Department pays the full salaries and

employer's national insurance and superannuation contributions of full-time
teachers in both controlled and maintained voluntary schools.

Management

committees of maintained voluntary schools, in exchange for providing a
percentage of the total costs, retain a considerable measure of control at
the managerial level, mainly with regard to the appointment of teachers.
A dual system of control also exists with respect to grammar schools.
Voluntary grammar schools, in exchange for reserving 80 per cent of their
places for qualified pupils, receive scholarships from local authorities for
any qualified pupils admitted from their area.

By accepting one-third

Department representation on their Boards of Governers, they are eligible
for an 85 per cent capital expenditure grant.

Other voluntary grammar

schools known as Group B schools, not willing to reserve 80 per cent of
their places for qualified pupils, do not receive capital cost grants but
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still receive scholarship fees paid for any qualified pupils they admit.
Controlled grammar schools function wholly inside the state system.
Voluntary grammar schools, under the management either of Roman Catholic
authorities or of various bodies mainly Protestant in membership, outnumber
Controlled grammar schools in a ratio of about 3:1.

Control
Taking an overview of the system of education in Northern Ireland, one
can see a diffuse pattern of power and control.

It is not upon the

Secretary of State, but on the local Education and Library Boards, that the
duty of making adequate educational provision for the child population of
their areas in general devolves.

Below them again, the managers or gover

nors of schools have powers and duties, even if they be restricted, and in
most schools some at least of the teachers, and especially the head teacher
enjoy a wide measure of freedom in the organization of the school, the
determination of what is taught and how it is taught, and even in the devel
opment of available resources.

This does not mean, however, that central

Government lacks any power save that of encouragement.

It has formal powers

which are formidable, if rarely exercised, such as the power conferred upon
the Secretary of State for Education to give directions to any education
authority, or to governors or managers, whom he holds to be in default in
the performance of a duty statutorily laid upon them.

The informal powers

of central Government, exercised largely through financial control, are how
ever wider still.
Outside the formal structure of control lie other bodies which may
have great influence upon the administration of education at national or
local level - whether formally established bodies like the Northern Ireland
Committee for Educational Technology or the Northern Ireland Schools
Curriculum Committee, or acting simply as pressure groups like some parent-
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teacher associations, or with a professional interest in the development of
education, like the teachers' unions.

There are also the politicians and

the parties who are of central importance, since it is from these parties
that the Government of the day is formed.

The determination of a new party

policy can therefore presage radical change in the organization and adminis
tration of education, and may be as much a part of the educational decision
making process as any event within the formal control structure.
All of these groups and individuals interact in the administration of
education not only with each other, but with the permanent officials of the
service, the civi1-servants at national level and the Chief Education Officer
and his staff within the local authorities.

The pattern of control, linking

the various participants in the education service, is exercised through an
organizational structure which has tended to become increasingly
bureaucratized.

Growth of Bureaucratic Control
Bureaucracy, defined as institutionalized rationality, uniformity of
procedure, and hierarchical distributed power, has emerged concomitantly
with mass education.

The increase in size of both the individual schools

and the system has called for increased co-ordination.

In the early part of

the twentieth century students were being grouped in classes according to
age, each class being taught by a separate teacher.

There was a necessity

for co-ordination of movement from one level of education to another within
the system.
complex.

Thus the task of co-ordinating the schools became increasingly

As specialist teachers were introduced teachers became more nar

rowly specialized.

As the schools became more differentiated internally

through the institutionalization of grading and subject matter specializa
tion, they also developed a hierarchy of authority.

Staff positions were

differentiated vertically with some teachers gaining authority over others.
The State developed systems for assessing the qualifications of individuals
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and for licensing them for teaching positions.

Expertise, as measured by

schooling and examinations, became the standard through which teachers met
formalized requirements.

Financial arrangements for supporting the schools

were formalized in local and state laws, and budgeting became a complex
task.

Mechanisms to cope with these complexities included the establishment

of administrators with responsibility for education.
The importance of co-ordinating the many diverse units now involved in
education and the stress on measurement and efficiency, led naturally to the
proliferation of formal rules and procedures.

Laws were promulgated to

regulate the placement of students, the distribution of funds, the employ
ment processes, and numerous other activities.

Administrative decisions

were made at increasingly centralized levels and passed down the multi
layered authority structure to head teachers and classroom teachers.

The

provision of professional and administrative services had to occur from cen
tral agencies through a hierarchical structure.

There developed a tri

partite structure of responsibi1ity with the Government responsible for
general policy, the local Education Boards responsible for the general educ
ational provision in its region, and the head teachers responsible for the
internal organization, management and discipline of the school.
We shall attempt to analyze the aspects .of the functioning of the
education system in Northern Ireland in the light of the theory of bureau
cracy.

In the next chapter the character!stics of the "ideal-type" bureau

cracy, as put forward by Weber, will be discussed.
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Definition of Organization
The existence of organizations is an aspect of the division of labour
in society.

Organizations are subunits of the wider social structure,

carrying out tasks that are wanted by or acceptable to a wider population.
An adequate definition of an organization must make clear, with respect
to any aggregation of people, whether it does or does not meet certain essen
tial requirements which justify calling it an organization.

It must also

establish criteria by which people who have various types of relationships
with an organization are excluded from or included in the class of "members".
Weber's definition of a bureaucracy suggests one way of determining
the boundaries of an organization.

Thus, if a bureaucracy is made up of

people whose full-time occupation and career are in the discharge of their
official capacities, then the lowest participants in the organization must
be the lowest level of "members".

Hall (1972) considered the definitions of

organizations put forward by Blau, Etzioni and Scott, and it is this defini
tion which will be used in this chapter.

Hall stated that:

"an organization is a collectivity with a relatively identifiable
boundary, a normative order, ranks of authority, communication
systems, and membership coordinating systems.

This collectivity

exists on a relatively continuous basis in an environment and
engages in activities that are usually related to a goal or a set
of goals".

(P.18.)

Classification
Within this broad category of organizations a number of subclasses can
be distinguished.

A classification of organizations must deal satisfact

orily with the ways in which various types of organizations differ from one
another.

When, for example, they are distinguished by function, several

classes suggest themselves:
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1.

Economic organizations, which provide goods and services in return for
money or an equivalent.

2.

Service organizations, which provide their clientele with certain
benefits without depending on payments from the clientele as a major
source of support.

3.

Protective organizations, whose mission is the provision of a service
upon demand or in a time of need, but whose existence is not dependent
upon meeting a continued need.

4.

Associative organizations, whose purpose is to meet the social needs
for contact with others, identification and mutual support.

5.

Religious organizations, whose function is to intercede between their
clientele and supernatural forces.

It could be argued that this particular set of distinctions is not the most
significant, since classification by the means of control or structural
classifications may each be useful for a particular purpose.

Organizational Behaviour
Closely related to the problems of definition and classification are
problems of behaviour within an organization.

It can be argued that there

are two kinds of behaviour involved in organizations; the behaviour of
individuals within the framework of the organization; the behaviour of coll
ectivities or aggregates of individuals.

Social psychologists have been

usually concerned with the former while sociologists have dealt primarily
with the latter.

The relationship between the goals of the individual mem

ber of the organization and the goals of the organization is seldom clear.
The assumption frequently is that organizational goals are motivated in the
same sense as individual goals are motivated.

Or, alternatively, that goals

are "given" reflects a consensus concerning goals in organizations.

36

Organizational Goals
It is on the relation of the activities of an organization to a goal
or a set of goals that Weber (1947) placed emphasis.

He viewed organiza

tions as instruments pursuing a goal of a specified kind (P.151.).

Weber

argued that once a particular goal had been specified, and a collection of
persons were engaged in a series of separate, interrelated and rationally
organized activities, then presumably the result would have been goal att
ainment.

Blau (1974) saw the attainment of that goal necessitating proced

ures for working together and coordinating the diverse activities, and thus
the need to establish a formal organization.

Blau stated that:

"the effective accomplishment of a common task requires that
men organize themselves by establishing procedures for work
ing together ...

when large numbers are involved, men estab

lish explicit procedures for coordinating their activities in
the interest of achieving specified objectives, which means
that they create a formal organization". (P.27.)
As soon as an organization becomes very large a need arises for proc
edures to become generalized so that economy can be achieved by treating all
similar cases in a common manner.

As the functions of the organization bec

ome more complex trained experts in various fields are needed.

The resour

ces required to conduct the business of a large organization efficiently and
economically are, in this century, beyond the scope of individuals and small
units.

Since the resources for many organizations are drawn from multiple

suppliers and citizens' taxes, they have to be managed in a formal, publicly
visible way, and in a way that segregates their use from private considera
tions and interests.

The technical superiority of a bureaucratic organiza

tion in dealing with the complexity of functions of a large organization has
led many organizations in the twentieth century to adopt this form of struc
ture.

The trend towards bureaucratization in Western societies began with
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the Industrial Revolution in England, and today, only some ten to fifteen
per cent of the working population gain their livelihood outside of a
bureaucratic organization.

Weber's Sociology of Organizations
As in any other field of study, the analysis of organizations has a
tradition, one that in significant ways centres on Max Weber.

Many sociol

ogists around the turn of the century were only concerned with organizations
in a peripheral way and, it can be argued, remained so until the posthumous
publication of Weber's "Wirtschaft and Gesellschaft" in 1921.
The unifying theme of Weber's sociology is the idea of the progressive
rationalization of life as the main directional trend of Western civiliza
tion.

Weber saw rationalization as a far-reaching and accelerating trend

and he was preoccupied with the dissolution of traditional European culture
and society under the impact of science, technology, industrialism, expand
ing capitalism, bureaucratization and political centralization.
By rationalization Weber meant the process by which explicit, abstract
intellectually calculable rules and procedures are increasingly substituted
for sentiment, tradition, and rule-of-thumb in all spheres of activity.
Wrong (1970) suggests that, according to Weber's definition:
"Rationalization leads to the displacement of religion by spec
ialized science as the major source of intellectual authority:
the substitution of the trained expert for the cultivated man
of letters; the ousting of the skilled handworker by machine
technology; the replacement of traditional judicial wisdom by
abstract, systematic statutory codes". (P.26.)
Rationalization originated independently of outside influences only in
the modern West, and in Weber's famous study "The Protestant Ethic and the
Spirit of Capitalism", and his later comparative study of world religions,
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he attempts to point to the peculiarities of the pre-modern West which enab
led it to become the seedbed of the trend towards rationalization.

Weber

concentrated on the effects of the Calvinistic teachings on economic behav
iour and saw the injunction to work hard and seek success at one's vocation
as the impetus to rational, commercial and productive enterprise among bour
geois Calvinists.

Weber's examination of the connection between religious

values and economic behaviour was designed to correct a one-sided emphasis
on technology and conflicts of material interest as the sole decisive fac
tors in the great transformation.

The separation of religion from daily

life in the pre-modern West that allowed it ultimately to play so dynamic a
role also suggests that other features of social organization, partially
independent both of religious influence and of the class struggle or tech
nology, were permissive of rational economic development to a degree
unmatched in the Eastern hemisphere.
Weber saw that rationalization reduced individual freedom and rational
self-determination because of the objectification of rationality in rules of
systematic procedure and centrally planned coordination of activity.

New

controlling groups of specialized experts, administrators, capitalist organ
izers, and party politicians emerged to replace the hereditary ruling
classes and authorities of the past.

Bureaucracy was the distinctively soc

iological manifestation of the process of rationalization.

Bureaucracy
Weber regarded bureaucracy as being made rational by the fact that
within it control was exercised on the basis of knowledge, expertness and
technical competence.

The term "bureaucracy" is used neutrally to refer to

the administrative aspects of organizations which are responsible for main
taining the organization as a going concern and for coordinating the activ
ities of its members.

The literal meaning of "bureaucracy" is "rule by

office" or "rule by officials".

There is variation among organizations in
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the degree of bureaucratization as indicated by the amount of effort devoted
to administrative problems, the proportion of administrative personnel, the
hierarchical character of the organization, or the strict enforcement of
administrative procedures and rigid compliance with them.
Weber's analysis of bureaucracy was in "ideal type" terms.

He

attempted to identify the pure form of a certain system of administration,
isolating and putting together its key characteristics and showing certain
logical consequences and correlates.

The "ideal type" is an abstraction

that combines several analytical elements which appear in reality, but not
in pure form but rather in various admixtures.

It does not correspond to

any empirical case or to the average of all cases, and is intentionally
designed in this form.

It is not a substitute for empirical investigation

of historical situations, but rather a framework for guiding the research by
indicating the factors to be examined and the ways in which the observed
patterns differ.
For Weber bureaucracy was a form of organization characterized by
particular structures and legitimations of control, a form where rationality
was represented in its purest form.

Bureaucracy depended on the acceptance

of certain ideas about the legitimacy of rational-1egal control and power.
It must be seen in terms of the authority which prevails in it and which
determines, and is reflected in, bureaucratic structure.

The Concept of Power and Authority in Bureaucracy
The design of a bureaucratic organization rests largely on the power
variable, with the intent of ensuring that at each level in the organization
members have sufficient power to enable them to carry out their responsibil
ities.

In many organizations the power relationships are tightly prescribed

and followed, although these can be affected by informal patterns worked out
over time, and by personal differences in the exercise of the power inherent
in an office.
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Weber makes a distinction between 'power' and 'authority', suggesting
that power involves force and coercion, while authority is a form of power
that does not necessarily imply force.
judgement on the part of its recipients.

Rather, it involves a suspension of
Compliance is voluntary and

directives or orders are followed because it is believed that they ought to
be followed.

This, of course, requires an acceptance of the authority

system as one enters the organization.

Weber's Typology of Authority
Weber distinguishes between three three types of authority, developing
his typology of traditional, charismatic, and rational-legal authority.

The

types of legitimacy on which he bases his distinction of these three types
of authority are essentially normative principles that are generally and
publicly invoked to justify compliance with the commands of an authority,
rather than specifications of 'real' motives for obedience.
Weber sees traditional authority as based on a belief in an estab
lished traditional order.

It embodies the fundamental conservative belief

that "what is, is right", which contains the unspoken premise that it is
right "because it is", that is because it preserves continuity with the
past and with the values of our forefathers.
Charismatic authority stems from devotion to a particular power holder
and is based on his personal characteristics.

Charismatic legitimacy is

inherently unstable since it depends on a single individual who may, through
failure or defeat, destroy his followers' belief in his mission, and who is
destined eventually to die.

It is based on obedience to a person rather

than to an impersonal system of law shich empowers the incumbent of a posi
tion to exercise authority solely in his official capacity.

Weber regarded

prophets, revolutionaries and inspirational innovators of all kinds as the
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purest types of charismatic leaders and saw the process of rationalization
as draining the world of charisma.
Rational-1egal authority is viewed by Weber (1947) as based:
"on a belief in the legality of patterns of normative rules
and the rights of those elevated to authority under such rules
to issue commands".

(P.328.)

The assumption is that a body of legal rules has been deliberately estab
lished to further the rational pursuit of the organizations goals.

In such

a situation obedience is owed to a set of impersonal principles, which
include the requirement to follow directives originating from an office
superior to one's own, regardless of who occupies this higher office.

Under

this rational-1egal form of authority a superior is obeyed only by virtue of
his incumbency in an office, the rights and duties of which are specified in
an abstract and impersonal body of rules or laws.

The person who obeys this

type of authority does so only in his capacity as a member of the organiza
tion, and what he obeys can be regarded as "simply the law".
Whatever the motive, or mixture of motives, that underly an individ
ual's compliance with an organizational norm or the command of an authority,
it can be argued that a legitimate order exists only where reasons are
presented and accepted as to why individuals should comply.

Charisma,

tradition and rational-1egality can be regarded as reasons put forward to
justify the acceptance of authority.

Authority in a Bureaucratic Organization
Weber stressed that organizational structure can only be seen in terms
of general processes of control initiated by, and in the interests of those
who controlled or dominated the organization.

A bureaucratic organization

depends on, and reflects in its structure and process, the acceptance of
certain ideas about the legitimacy of rational-legal control and power.

Its
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authority rests on the legitimate power of command vested in a particular
office which obligates subordinates to follow directives.

This bureaucratic

authority, with its legitimate claims to disciplined compliance, is rooted
in a hierarchy of offices through which power is allocated systematically
throughout the organization.
The hierarchy of authority in a bureaucratic organization increases
the probability of orderly institutionalized behaviour and organizes effort
so that goals are achieved.

The legal authority of superiors to assign

tasks to subordinates is rarely questioned.

The bureaucratic official has

the power of sanction over his subordinates and he can use this power
directly to impose his will upon subordinates.

An alternate strategy is for

the superior to try to expand the scope of his influence over subordinates
by obligating them to follow his directives and requests.

This strategy

essentially involves relinquishing some of his official power in exchange
for legitimate authority.
The bureaucratic "manager", because of his official position and power,
has opportunities to create social obligations.

His legal powers make it

possible for him to earn his subordinates' good will by merely not enforcing
rules.

By not using his coercive powers and thereby benefiting subordinates,

he obligates them to himself.

His status also makes it possible for him to

represent his subordinates' interests at the higher administrative levels of
the organization, and the advantages his subordinates may gain from such
representation obligates them to reciprocate by willingly complying with his
demands and requests.

This process leads to an exchange of personal

influence for legitimate authority.
This transformation of power or influence of a superior into legit
imate authority can only be achieved if the group of subordinates has a
common interest in the advantages received from their superior.

It is the

normative orientation among them which legitimates the superior's authority
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over them.

From the standpoint of the collectivity of subordinates comp

liance with the superior's directives can be regarded as voluntary, while
from the standpoint of the individual subordinate, compliance is the result
of compelling social pressures.
This situation of collective dependence is contingent on judicious
restraint exercised by the superior in the use of his power.

If he alien

ates subordinates by imposing his will upon them against their resistance,
they will obey only under duress and will not freely follow his lead.

If,

however, he is able to use his power to further their collective interests,
the common experience of dependence on and obligation to the superior is apt
to give rise to shared beliefs that it is right, and in their common inter
est, to submit to his command.

Given the development of social norms that

certain orders of superiors ought to be obeyed, the members of the group
enforce compliance with these orders as part of their enforcement of
conformity to group norms.

Thus, it can be argued that the willingness of

subordinates to suspend judgement in advance and follow the directives of
superiors results largely from social constraints exerted by the collectiv
ity of subordinates and not primarily from the influences that the superior
himself can bring to bear upon them.
The number of subordinates that a superior directly controls, that is,
the span of control, is the building block of hierarchy of authority in a
bureaucratic organization.

If each superior controls few people, that is,

has a narrow span of control, then there will be many levels in the organ
ization.

If, on the other hand, he controls many people then there will be

few levels.

Where a wide span of control is utilized control is normally

through direct supervision.

This promotes flexibility of response since the

supervisor can change things quickly.

Where there is a narrow span of

control there is normally a greater number of hierarchical levels with
control through rules, regulations and expertise.

44

Almost all interactions between superiors and subordinates contain
certain elements of authority.

Most members of organizations are both power

holders and power recipients since they are between the very top and the
very bottom of the organization.

When an issue arises that is out of the

purview of an office at a particular level it is passed upwards through the
organization until it reaches the level where the decision can appropriately
be made.

As Wamsley (1978) states:

"each level in the hierarchy of authority has just that amount
of power necessary to carry out its responsibilities; ascendant
levels in the hierarchy would have increasing power based on
broader knowledge about the organization and/or greater task
expertise".

(P.53.)

Accountabi1ity
The superior-subordinate role relationship is one of the most wide
spread and important of dyadic role relationships in modern organizations.
The essence of the superior-subordinate relationship is that the superior,
being assigned more work than he can do, is authorized to get some of that
work done by others for whose work he is in turn accountable.

Limits of

knowledge, time and energy restrict what an executive can personally direct
and he must depend upon those few he can immediately direct, and upon them
in turn to direct still others, until the last man in the organization is
reached.
Within this multi-level linkage of authority there is a scale of
degrees of accountability, some roles carrying more than others in descend
ing order.

As we proceed from lower to higher levels in the organizational

hierarchy, the managers higher up are accountable for more than are their
subordinates, for they are accountable for the performance of their
subordinates as well as for their own.

Corresponding to the degree of
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accountability there are equivalent gradations of authority.
The authority which is needed to match accountability, is seen by
Jaques (1976) to have two main aspects:
"first, that aspect connected with the task; and second, that
aspect connected with the sanctions, positive and negative,
which the incumbent of one role can exercise towards the
incumbent of a laterally connected role".

(P.261.)

Authority concerned with the task has two elements:

the initiation of

the task; and the setting of limits within which the task is to be carried
out.

There are varying degrees of authority in initiating tasks.

The

strongest is to have authority to order another to carry out a task.

Less

strong is the authority to try to advise and persuade another to carry out a
task.

The weakest is to be authorized to request another to carry out a

task.

With respect to the setting of limits within which a task is to be

carried out there are two degrees of authority.

The strongest is to have

the authority to decide the limits within which another works and, less
strong, is to have the authority to recommend given limits to another, but
leaving it to the other to decide.
Authority concerned with sanctions which can be exercised towards
another can also be seen to have two elements:

the appraisal of the comp

etence of the other; and the influencing of the other's career in the system,
his level of reward, his career movement, and indeed whether he continues to
be employed in the organization at all.

Both these elements have two degrees

of authority; to decide, or only to recommend for the other managers to
decide.
In a bureaucratic organization these gradations in accountability and
authority are clearly defined and understood.

Unless the accountability

system can be clearly and directly ascribed, the bureaucratic hierarchy
cannot function effectively.

It is an old managerial maxim that
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accountability and authority must match and, taking this statement even
further, we can argue that the degree of authority defines exactly the degree
of accountability it is reasonable to expect.
Decision-making
As a result of the power inherent at various levels in the organiza
tional hierarchy, almost every position in the organization involves some
decision-making.

Simon (1957) suggests that:

"the task of deciding pervades the entire administrative
organization quite as much as does the task of 'doing' indeed it is integrally tied up with the latter".

(P.l.)

The right to make decisions can be specifically spelled out in terms of who
has the right to make certain kinds of decisions and when.

In a centralized

bureaucratic organization operating personnel can make decisions but they
are limited by the policies of the organization.

Situations not covered by

the organizations' policies and procedures must be referred to higher levels
for decisions or policy clarification.

Even though it may appear that

personnel are making many decisions at lower levels of the organization,
their degree of discretion may be severely limited by the constraining
organizational policies, and thus a high degree of centralization remains.
In a decentralized organization most decisions are made at lower
levels within the framework of policies and personnel have discretion on
situations not covered by policies.

This indicates a greater willingness to

permit the personnel to carry out their activities in a more autonomous way.
Apart from the extent to which the organization is centralized or
decentralized in its operations, other structural features of the organiza
tion give rise to important variables in the decision-making process.
The number and relative power of levels of hierarchy; the extent to
which labour is divided and departmental and personal roles specialized; the
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extent to which procedures are programmed or improvised; are structural
features of an organization which will affect ways of reaching decisions,
and the nature and quality of those decisions.

Other structural properties

of a less formalized nature also affect decisions.

These include the

communications paths through the organization; the patterns of recruitment
to the levels of the organization at which decisions are made; the extent of
participation in the decision-making process and the receptiveness of
decision-makers to feedback from those on whom decisions impinge.
A formal organization is a plan for the division of work and the
allocation of authority.

The bureaucratic organization plan gives to each

member of the group his status and role in relation to the other members,
and specifies the content of his work and his decisional function.

The

organization does not control the process of decision-making, but rather the
premises for decision-making.

These premises are to be found in the

structural aspects of the organization.

Rationality of Organizational Decisions
Weber emphasized in his writings on bureaucracy that one of the main
factors that differentiates contemporary organizations from other institut
ions is the rationality of their operations.

Simon (1957) suggested that

the concept of rationality could be viewed in terms of the objectives of the
organization:
"An organization decision could be 'objectively' rational if
it maximized given values in a given situation, 'subjectively'
rational if it maximized attainment relative to the actual
knowledge of the subject, 'organizationally' rational if it
were oriented to the organizations goals, and 'personally'
rational if oriented to the individuals' goals".

(P.76,77.)

On most decision situations there is a large number of particular actions
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which could lead to the desired consequences.

The task of rational

decision-making involves selecting the one behaviour which is followed by
the preferred set of consequences.

According to Simon (1957) the task of

decision-making involves the following three steps:
first, the listing of all the alternative strategies; second, the determina
tion of all the consequences that follow upon each of these strategies; and
finally the comparative evaluation of these sets of consequences.

(P.67.)

It is obviously impossible for the individual member of an organization to
know all the alternatives or all their consequences, and this impossibility
represents a very real departure of actual behaviour from the model of
objective rationality.

Simon (1957) points out three significant ways in

which actual behaviour may fall short of objective rationality.

He suggests

that:
(1)

"Rationality requires a complete knowledge and anticipa
tion of the consequences that will follow each choice.
In fact, knowledge of consequences is always fragmentary".

(2)

"Since these consequences lie in the future, imagination
must supply the lack of experienced feeling in attaching
value to them.

But values can be only imperfectly

anticipated".
(3)

"Rationality requires a choice among all the possible
alternatives.

In actual behaviour only a very few of all

these possible alternatives ever come to mind".

(P.81.)

These limits on rationality are derived from the inability of the human mind
to bring to bear upon a decision all the aspects of value, knowledge and
behaviour that would be relevant.

Human rationality operates within the

limits of the psychological environment.

In order to achieve simplification

of the choice problems and bring it within the powers of human computation,
the goal of "maximizing" is replaced by what Simon refers to as the goal of
"satisficing", of finding a course of action that is satisfactory.

By
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simplifying the choice problem and relaxing the limits imposed by human
psychology on deliberation, the individual is concerned with finding a
choice mechanism that will lead him to pursue a satisfactory path that will
permit satisfaction at some specified level of all its needs.

However, his

decisions must not only be the product of his own mental processes, but also
reflect the broader considerations to which it is the function of the
organization to give effect.
The individual member of an organization is expected to orient his
behaviour with respect to certain objectives taken as organizational goals.
The influence of the organization is instilled in the members and that
influence internalized so that the individual members adopt the criteria of
decision that the organization wishes to employ.
The entire rationale of an organization must lie in its capacity to
serve collective ends.

However, as the size and complexity of an organiza

tion increases, so must statements of purpose become increasingly general
and unspecified.

The open declaration of organizational purpose must be

tempered and constrained by whatever higher levels of interest are
considered to be applicable.
From the broadly diffused general purposes there is a line of purpose
to more narrowly defined, specific task objectives which has endowed organ
izations with a deceptive appearance of rationality.

If the cause-effective

connections necessary to achieve these objectives can be perceived, then it
becomes merely a technical problem of planning to connect means and ends.
However, where the objective is conceptually diffuse it is not always
possible to specify with clarity a means-end chain.
Given the objectives of an organization, decisions made can be eval
uated in a relative sense.

It can be determined whether they are correct in

relationship between the decision and its aims.

Since the results of

administrative activity can be considered as ends only in an intermediate
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sense, the values that will be attached to these results depends on the
relationships which connect them with objectives which are valued in them
selves.

To weight properly the intermediate values it is necessary to under

stand their objective consequences.

When the operations of the organization

are evaluated in terms of the objectives of the larger organization, then
the term "organizational rationality" can be applied to their operations.

Composite Decision-making
Many organizational decisions evolve through the interaction of
numerous decisions, both of individuals and by committees and boards.

No

one person is likely to be aware of all the decisions entering into the
process, or of who made them.

As Barnard (1938) suggests:

"Even though the final responsibility for taking a particular
action rests with some definite person, there are many indiv
iduals who participate in forming its premises.

Decision is

almost always a composite process of this sort".
We can identify two administrative techniques that are of key impor
tance in the process of composite decision, and in bringing to bear on a
single decision a multiplicity of influences.
planning find review.

These are the techniques of

Planning can be seen as a technique whereby the skills

of a variety of specialists in the organization can be brought to bear on a
problem before the formal stage of decision-making is reached.

This permits

expertise of every kind to be drawn into the decision without any difficul
ties being imposed by the lines of authority in the organization.

During

the formulation process suggestions and recommendations flow freely from all
parts of the organization.

The formal organization has relevance only in

the final stages of the whole process.
Review is a technique for making individual members of the organiza
tion accountable for the internal, as well as the external premises that
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determine his decision.

It enables those in authority in the hierarchy to

determine what actually is being done by their subordinates, and to ascer
tain the degree to which the organizational objectives are being achieved.
Review also enables those in authority to examine the quality or quantity of
the work completed by subordinates.
exercise of authority.

It is often essential to the effective

The anticipation of review, and the possible invoca

tion of sanctions, secures conformity to authority of the decision made
prior to review.

Thus it can be argued that review can influence a prior

decision.
We can observe a very close relationship between the manner in which
the function of review is exercised and the degree of centralization or
decentralization of the organization.

If the review is used to correct

individual decisions, and an actual transfer of the decision-making process
to a higher level of authority takes place, then this technique leads to
centralization of the decision-making process.

If review is used to dis

cover where the subordinate needs additional guidance, it also leads to
centralization through the promulgation of more and more complete rules and
regulations limiting the subordinate's discretion.

If, however, the review

is used to discover where the subordinate's own resources need to be
strengthened, it can lead to the enhancement of his individual powers of
discretion, and thus lead to greater decentralization of the decision-making
process.

Communication
In a bureaucratic organization with its hierarchical distributed
authority, facilities must be available for communication and referral of
decisions and information both upwards and downwards in the hierarchy.

It

is obvious that without communication there can be no organization, for
there is no possibility then of the organization influencing the behaviour
of the individual.
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Communication in an organization can be seen as a two-way process:

it

comprehends both the transmittal to a decisional centre; and the transmittal
of the decisions reached from this centre to other parts of the organization.
It is a process that takes place upward, downward, and laterally throughout
the organization.

The information and orders that flow downward through the

formal channels of authority, and the information that flows upward through
these same channels are only a part of the total network of communications
in an organization.

The formal system is soon supplemented by an informal

network of communications based on social relations.
Communication in organizations can take many forms.

Since communica

tion involves something being sent to a receiver, what the receiver does
with or to the communicated message is perhaps the most vital consideration
in the whole system.

Thus, the perceptual process becomes a key element in

our understanding of communication in organizations.

The perceiver may

respond to cues he or she is not aware of, be influenced by emotional
factors, use irrelevant cues, weigh evidence in an unbalanced way, or fail
to identify all the factors on which his or her judgements were based.
People's personal needs, values and interests enter the perceptual process.
Perfect perception, uniform across all information recipients, is obviously
impossible in any social situation.
The role that the person plays in the organization affects how
communications are perceived or sent.

In almost all organizations people

can be subordinates in one situation and superordinates in another.

The

Senior Education Officer of an Education and Library Board may be superord
inate to a set of head teachers, but subordinate to the Chief Education
Officer.

As Wager (1972) suggests:

"Communications behaviour differs according to xhe particular
role being played".

(P.307-326.)

This is further complicated by the well-known phenomenon of stereotyping.
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It involves labels denoting group membership.

The characteristies of the

individual involved are thus assumed to be like those of the group of which
he is a member.

Stereotyping can involve the imposition of negative

characteristics on the members of the communications system.

The reverse

situation, attributing socially approved characteristics, can also occur
with an equally strong potential for damage to the communication process.
These general comments from the literature on perception are directly
relevant for the understanding of communications in an organization.
However, the pattern of communication, whether vertical or horizontal,
greatly affects the process.

Vertical communication in organizations

involves both upward and downward flows.
Katz and Kahn (1966) identify five elements of downward communication.
The first is simple job instruction, where a subordinate is told what to do
either through direct orders, training sessions, job descriptions, or other
such mechanisms.
performance.

The intent of such instructions is to ensure reliable job

The second element involves the rationale for the task and its

relationships to the rest of the organization.

If the total rationale for

all actions were known to all members, the potential for chaos would be
high, since not all members would be able to understand and accept the
information at the cognitive or emotional levels.

On the other hand, if

the members are given too little information, and do not and cannot know how
their work is related to any larger whole, there is strong possibility of
alienation from the work and the organization.

The third element is infor

mation regarding procedures and practices within the organization.
relatively straightforward and non-controversial.

This is

Feedback to the individ

ual regarding his performance is the fourth element to be considered.

The

paycheck and other routine rewards are the most obvious feedback mechanisms.
However, the issue of feedback becomes more difficult if the superior has
attempted to utilize socioemotional ties to his or her subordinates, or if
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the work roles are so thoroughly defined that the worker has no discretion
on the job at all.
ideology.

The final element of vertical communication involves

The organization attempts to indoctrinate subordinates into

accepting and believing in the organization's goals.

The intent is to get

the members of the organization emotionally involved in their work and add
this to the motivational system.
The very presence of hierarchies in organizations further complicates
the process of communication.

Brinkerhoff (1972) has found that at higher

levels in organizations, communications tend to take the form of staffconferences, while at the lower levels the communications are more often in
the form of spontaneous communicative contacts. (P.395-407.)
contact is also related to hierarchy.

Information

O'Reilly and Roberts (1974) found

that favourable information is passed upward, while unfavourable information,
as well as more complete, more important information, tends to be passed
laterally rather than up or down the hierarchy. (P.253-265.)

They also

suggest that trust between superior and subordinate lessen the impact of
hierarchy.
Blau and Scott (1962) have pointed out several specific dysfunctions
of hierarchy for the communications process. (P.121-124.)

They note the

common tendency for people at the same status level to interact more with
one another than those at different levels.

There is a tendency for those

in lower status positions to look up to and direct friendship overtures
toward those in higher status positions.

This increases the flow of socio-

emotional communications upwards, but at the same time leaves those at the
bottom of the hierarchy in the position of receiving little of this type of
input.

A second dysfunctional consequence is the fact that approval is

sought from superiors rather than peers in many situations.

Respect from

peers, which can be earned on the basis of performance, can become secondary
to approval-gaining devices that may not be central to the tasks at hand.
"Apple-polishing" and "browning" are expressions which are indicative of
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this process.

A further dysfunction identified by Blau and Scott has to do

with the error-correcting function of normal social interaction.

Interac

tion among peers tends to sort out errors, but in downward communication
this is much less likely to happen.

The subordinate is unlikely to tell the

superior that he or she thinks an order or an explanation is wrong, for fear
of his or her own status.
The tendencies noted here can also apply to upward communication.
According to Katz and Kahn (1966),
"communication up the line takes many forms.

It can be

reduced, however, to what the person says about himself,
his performance, and his problems; about others and their
problems; about organizational practices and policies; and
about what needs to be done and how it can be done". (P.245.)
The amount and kind of information that is likely to be passed upward is
affected by the fact of hierarchy.

The person communicating upward can

realistically feel threats either to himself or to his work group if certain
kinds of information are made available to the superiors in the system.
As additional form of vertical communications concerns "outsiders".
Organizations deal with a clientele, and the relationship can actually be in
any direction, up, down or sideways.

Clients can be courted {upward),

expected (horizontal), or merely accepted (downward).
cases, the direction seems to be downward.

However, in many

The nature of communications to

these "outsiders" is affected by their relationship with the organization.
As clients and interest groups are brought more and more into the decision
making process, previously existing hierarchical arrangements interfere with
effective communications.

The introduction of clients and laypersons into

the communications system of an organization increases the range of inputs
into the communications and decision-making process.

This helps correct

some of the misconceptions and blocked perceptions that can characterize the
way in which some organizations deal with clients.

At the same time,
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however, if the non-professionals begin to dominate the communications and
decision-making systems, then the very reason for the presence of the
professionals is nullified.

This is part of the constant interplay between

expertise and the desire for participation.
In most organizations there are more people at each descending level
of the hierarchy, and this, together with the previously noted tendency for
communications to be affected by hierarchical differences, make it natural
for people to communicate with those at about the same level in the organ
ization.

This horizontal communication is critical for effective system

functioning.

In most cases it is impossible for an organization to work out

in advance every conceivable facet of every task assigned throughout the
organization.

At some point there will have to be discussion among a set of

peers as the work proceeds.

If the organizational arrangements are such

that horizontal communications are next to impossible, then there is little
likelihood of any communication.

On the other hand, too much responsibility

left to those who through lack of training or ability are unable to come to
a reasonable joint decision about some matter would also be individually and
organizationally disruptive.
The nature and problems of communications all point to the centrality
of this process for much of what happens in an organization.

The amount and

kind of information determine the certainty of the organizations decision
making process.

As Duncan (1972) states:

"Whatever is happening inside or outside an organization is
subject to the perceptions and interpretations of the
decision-makers".

(P.313-327.)

Division of Labour
Weber (1962) viewed organizations as goal oriented and stated that they
they can be regarded as:
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"a system of continuous activity pursuing a goal of a
specified kind".

(P.115.)

The goals are set by the leaders of the organization and then broken down
into subgoals at each level of the organization.
becomes a means to a higher order goal.

Each lower order goal

The division of the organizational

goals and subgoals into specific tasks can take two entirely different forms.
On the one hand it may involve the subdivision of the overall task of the
organization into specialized responsibilities that permit, and indeed
require, greater utilization of expert specialists.

On the other hand, the

division of the organization tasks may entail the fragmentation of respons
ibilities into simple assignments with routine duties that require minimal
skills.

This routinized differentiation of tasks makes it possible to fill

many positions with less trained personnel, which facilitates recruitment
and achieves economies.
Routinized differentiation, which minimizes the need for professional
experts, increases the need for managerial coordination.

Centralized plan

ning and direction are effective means for coordinating fragmented duties
performed by a relatively untrained staff.

As Blau (1974) states:

"routinized differentiation accordingly enhances the
likelihood of the development of a centralized authority
structure",

(p.235.)

Specialized differentiation of the organization's tasks does not pose
the same problem of coordination for management as does routinized differen
tiation because tasks are not so fragmented:

professionals and experts are

qualified to assume wider responsibilities; and top officials in the organ
ization gain advantages from eliciting their contributions to coordination
instead of imposing on them directives from central authority.

Specializa

tion of the organization's tasks creates a way to relax and simplify the
exercise of controlling authority.

When the boundaries of a particular role
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are clearly established, men have freedom to act within these boundaries,
and control is needed only when the boundaries are crossed.
Specialization also simplifies communication within the organization.
Where positions are identified by specialized function in an organization,
members can tell where to obtain information and where to send it.
Specialization makes adequate "upward" communication especially important,
for without it senior officials of the organization would be deprived of the
contributions the professional staff can make.

By contrast, the subdivision

of tasks among a staff lacking professional or expert technical qualifica
tions makes "downward" communication particularly important, since, without
it, the coordination of diverse simple routines cannot be accomplished.
In Weber's model of bureaucracy, with its systematic division of
labour based upon specialized training and expertise, the performance of an
individual's duties is governed by rules, imposed or enacted, and by written
records of acts and decisions already taken.

The policies, operational

rules and procedures are seen as consciously and rationally administered
with the goals of the organization in mind.

A key element of this

bureaucratic perspective is the view that the process and product of organ
izational activities is rational to the degree that personnel comply with
the intent of formally instituted policies and procedures and commit them
selves to the attainment of organizational goals.

Rules
Impersonal rules delimit, often in great detail, the functions of
every individual within the bureaucratic organization.

Rules were seen by

Weber as the regulating framework which binds the bureaucratic system into
a rational whole, framing the intuitive work processes of each employee.
By following policies and rules Weber envisaged a great saving of time for
organizational members.

They need not take time to make repeated choices
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and their actions would be as efficient as it is possible for them to be in
terms of cost and effort.

Rules provide the basis for prediction, thus

permitting an individual to plan his work and to anticipate future
developments.
On the negative side rules can be regarded as the "blinkers" which
inhibit employees from using their own judgement to the full.

This dual

feature of rules, being both regulatory and inhibitory, constitutes one of
the prime dilemmas of bureaucracy.

Its resolution appears to lie in sound

policies, subject to scrutiny and modification, set in such a manner as to
provide constraints large enough to provide an adequate channel, but not so
large as to interfere with the abilities of the individual.
The rules and procedures designed by the organization to handle the
many contingencies faced by it can vary from highly stringent to extremely
lax.

Where procedures are always processed in the same way the organization

can pre-programme its responses to a wide variety of contingencies.

Many

inquiries on matters such as financing and payments can be handled by using
computer-prepared responses or other such formalized procedures.

On the

other hand, cases that are unique and for which no procedures have been dev
eloped require that the members of the organization use their own discretion
in deciding what to do.

If, however, this unique situation becomes routine

through repetition over time, then formalized procedures can be developed to
handle it.
In their study of organizations, Hage and Aiken (1967) found that
formalization of rules and procedures was rather weakly associated with a
centralized decision-making process. (P.80-90.)

Organizations in which the

decisions were made by only a few people at the top relied on rules and
close supervision as a means of ensuring consistent performance by the
workers.

These organizations were also character!zed by a less profession

alized staff.
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In Blau's (1978) analysis of public personnel agencies it was found
that adherence to merit-based hiring procedures ensured the presence of
highly qualified personnel at all levels in the organization. (P.160.)
These personnel are then entrusted with more power than those with lesser
qualifications.

The research of Blau and of Hage and Aiken deals, however,

with relatively professionalized work forces, and one of the hallmarks of
professionalization is the ability and willingness to make decisions based
upon professional training and expertise.

It is not surprising to find

lower levels of formalization in such situations.
In an organization with a high degree of formalization the rules can
become more important than the goals they were designed to help accomplish.
The organization then tends to become very rigid and has difficulties deal
ing with its clientele.

Since the rules prescribe the kinds of decisions

to be made, those in decision-making positions tend to create more rules
when situations arise for which there are no precedents.

Rules become

security for the employees, and, in such a situation, they become less free
to operate on their own initiative.

These dysfunctions of a highly forma

lized organization were noted by Merton (1957) in his discussion on the
bureaucratic personality.

He noted that:

"devices which increase the probability of conformance
also lead to an over-concern with strict adherence to
regulations which induce timidity, conservatism, and
technicism".

(P.200-201.)

This suggests that increased formalization threatens autonomy.

The strong

drive for autonomy on the part of many organization members, particularly
professionals, may come into conflict with organizationally-based job
requirements.

Professionals bring to an organization a set of externally

derived standards by which they can guide their own behaviour.

The presence

of organizational guidelines is thus a duplication, and probably perceived
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as less valid, than are the norms of the profession involved.

However, it

is difficult for an organization to know what kinds of standards a profes
sional brings with him to the organization, and therefore it has to develop
its own system of rules and procedures to enable it to accomplish what is
being attempted.

It is the degree of congruence between the individual

guidelines of the professional and those that the organization needs for the
the fulfillment of its tasks that is crucial in determining the appropriate
degree of formalization.

Officials in the Bureaucratic Organization
An important condition associated by Weber with the ideal bureaucracy
is that there must be a clear segregation of the official activity of the
bureaucrat from his private or non-official activities.

This was contrasted

with officials in traditional types of organizations whose official organ
izational activity was only a secondary concern to them.

This segregation,

which Weber also applied to the principle that the members of the adminis
trative staff should be completely separated from ownership of the means of
production or administration, keeps the official's bureaucratic status from
being infringed by the demands of his non-organizational statuses.
In a bureaucratic organization the individual office holder is
appointed to his post.

He is compensated by salary and does not receive

payment from clients, thus ensuring that his primary orientation is to the
organization.

Moreover, by promoting officials systematically and by chan

nelling their ambitions through career structures, and rewarding those loyal
to it, the organization reinforces this commitment.

The office holder's

appointment, placement, and any subsequent promotion are dependent on his
technical qualifications and his competence as displayed in his work and by
some form of scrutiny of his proficiency.
Weber was concerned with the position of the official in the
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bureaucracy.

The office was not to be held for personal gain or exploita

tion, and the office holder accepted the obligation of complying with the
rules and regulations of the bureaucracy in return for security in his
position and within the organization.

Loyalty was to the office and not to

the particular person holding the office, although Weber felt that officials
would, by the nature of their positions, become entitled to superior social
esteem from others.
The process of appointment to an office in a bureaucratic organization
is a two-stage process.

Firstly, there is appointment by employment contract

between the employee and a senior executive on behalf of the governing body.
Secondly, there is assignment to a particular role or office in the organ
ization.

Security of appointment can thus be seen to be a twofold issue;

security of appointment under contract with the organization; and security
of tenure in a particular role in the bureaucratic hierarchy.
In the individual office-holder's contract, his tenure, duties and
rewards are specified.

The employment contract can be regarded as one of

the most important social contracts in industrial societies.

It is

concerned with the conditions under which people work for a wage or salary,
their duties and entitlements, and raises all the vexed questions of
security of employment, of hiring and firing, or redundancy and of transfer.
The employment contract indicates, either explicitly or implicitly, the kind
of work a person is expected to do, the role he will occupy in the organiza
tion, and the conditions of his employment, including his remuneration.

On

the part of the employee, he agrees to be accountable to the governing body
of the organization for the quality of his work, and to recognize that if
the governing body is not satisfied it is entitled to dispense with his
services.

The conditions under which this judgement of quality is made, and

the safeguards for the employee, are among the most important questions of
social justice in industrial societies.
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Summary
Underlying the whole analysis of Weber's model of bureaucracy is a set
of principles that follows from the central organizational problem as Weber
saw it:

the high rationality of the bureaucratic structure is fragile, it

needs to be constantly protected against external pressures to safeguard the
autonomy required if it is to be kept closely geared to its goals and not
others.
The features of the bureaucratic structure, which specify what makes a
highly rational structure, can be grouped according to the structure and
function of the organization, the means of rewarding effort, and the protec
tion for the individuals.
Regarding the structure and functioning of the organization Weber(1947)
specified that business be conducted on a continuous basis; that there is
"a specific sphere of competence.
(a)

This involves

a sphere of obligations to perform functions which

have been marked off as part of a systematic division
of labour;
(b)

the provision of the incumbent with the necessary

authority to carry out these functions; and
(c) that the necessary means of compulsion are clearly
defined and their use is subject to definite conditions". (P.329-330.)
Thus a systematic division of labour, rights and power is essential for
rational organization.

Weber also specified that there be a hierarchy of

offices,
"that is, each lower office is under the control and
supervision of a higher one".

(P.329-330.)

In this way no office is left uncontrolled and compliance with the organiza
tional norms can be systematically checked.

The performance of duties is to
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be governed by written rules which facilitate standardization and equality
in the treatment of many cases.

Where the rules regulate the conduct of an

office they may be technical rules or norms.

In both cases, if their

application is to be fully rational, specialized training is necessary.

He

thought that the root of the authority of the bureaucrat is his knowledge
and expertise.
"It is thus true that only a person who has demonstrated an
adequate technical training is qualified to be a member of
the administrative staff".

(P.329-330.)

The administrator's command of technical skill and knowledge is seen as the
basis on which legitimation is granted to him.
The second group of bureaucratic characteristies, dealing with rewards,
specified that officials receive fixed salaries, graded by rank; and that
officials did not own the means of production or administration.

In order

to enhance this organizational freedom, the resources of the organization
have to be free from any control or monopolization by any incumbent, so that
they may be allocated according to the needs of the organization.
The third group of characteristies deal with the protection of the
rights of individuals.

In the Weberian bureaucratic model, officials serve

voluntarily and are appointed; their service constitutes a career with
promotion according to seniority or achievement; obedience is owed to the
office holder, not the man; and officials are subject to authority only with
respect to their official obligations.
Based on these characteristics there emerges an image of a highly
efficient machine wherein a collection of actors are cooperatively engaged
in a series of behaviours that all fit together into a grand scheme to
accomplish a desired end.
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Organizational Structure
Weber's "ideal type" represents a categorization of phenomena
according to some generalized patterns of similar character!stics shared by
all members of one group.

Such a pattern, by definition, must be static and

distinct and therefore does not provide for variation.

Variations among

entities in the group only become evident when the entities are compared
against the "ideal type".

Udy (1965) claims that the problem faced by

those studying formal organizations has been:
"that of deciding exactly and precisely which character!stics
of the entities or units of the group can be compared". (P. 678-709.)
Evidence has accumulated to support the contention that organizational
"structure" provides one of the several sets of these characteristics.
Various organizational theorists have defined organizational structure in
different ways.

There is, however, general agreement that structure refers

to those deliberate patterns of relationships in organizations.

Because of

this, structure has been assumed to be a reasonable set of characteristies
of which organizational comparisons can be made.

This assumption about the

suitability of structure has been made in at least two significant lines of
research:

that represented by Hage and Aiken (1972) and that represented by

Inkson, Pugh and Hickson (1970) and Child (1972).

Both lines of study have

utilized the dimensions of the Weberian ideal type as a conceptual basis.
Structure is a central concept in the analysis of all types of social
systems, and the discussion of organizational structures allows us to draw
attention to the continuities of social action across the boundaries of such
entities as family, community and organization, which have been identified
as the figural elements within the social field.

Social structure arises

out of the regularity of the interactions within a given social aggregate
and the reciprocity or closure of these interactions.

Without interactions

amongst people, or when interactions are entirely random or capricious,
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there is no structure.

In most kinds of organizations the interactions that

take place amongst people arise from their collaborative efforts to produce
certain outcomes.

In other words, members are first related through a

division of labour whereby the function of the whole system is differen
tiated into subtasks, and those integrated into a working organization.

In

so far as these subtasks need to be coordinated, some higher-level units
become necessary to carry out such coordination.

While a particular organ

izational structure is partly the outcome of historical developments and
reactions to the changing environment, it is also invariably influenced by
the internal structure of the tasks which the organization performs.

Organizational Tasks
Functions or tasks are simply unit parts of the whole activity needed
for the realization of goals and objectives.

"Goals" is the term used to

refer to the relatively short-run outcomes of courses of activity whose
characteristies can be known beforehand.

In relation to the overriding

purpose or mission, the attainment of goals entails a relatively short time
span, has limited repercussions upon the carrying out of other organiza
tional functions, and tends to be concerned with means rather than ends.
The attainment of goals can generally be programmed.
Objectives on the other hand, lie beyond the range of routine courses
of action, and their attainment is far more contingent upon events occurring
during the period allocated.

The carrying out of objectives entails a

relatively longer time span, affects a broader scope of organizational
activities, and reflects concern with ends rather than means.

A further

characteriStic of objectives, therefore, is that their accomplishment may
involve the attainment of a succession of goals, achievement of each one in
the series providing the starting conditions for the achievement of the
next, with each step leading closer to the objective.
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Goals and objectives are not defined absolutely, therefore - they lie
on a continuum along which ends sought increase in their importance for the
organization as a whole.

Goals and objectives, along with functions or

tasks, are interdependent in the sense that the accomplishment of goals
implies the performance of a number of separable tasks, while objectives are
reached by way of a series of goals.

They are relative in the sense that

the same intended course of action may have the status of a task from the
point of view of the organization as a whole, while it constitutes a goal
for a particular department, and has the character of an objective for an
individual member of that department.
The goals and objectives of an organization serve many functions.
They provide orientation by depicting a future state of affairs which the
organization strives to realize.
izational activity.

Thus, they set down guidelines for organ

They also constitute a source of legitimacy which

justifies the activities of an organization, and indeed, its very existence.
Moreover, goals and objectives serve as standards by which members of an
organization and outsiders can assess the effectiveness and efficiency of
the organization.
Virtually all organizations have a formal, explicitly recognized,
sometimes legally specified body for setting the initial goals and
objectives and for their amendment.

Often these are set in a complicated

power play involving various individuals and groups within and without the
organization, and by reference to values which govern behaviour in general
and the specific behaviour of the relevant individuals and groups in a
particular society.

In addition to individuals and groups an important

role is played by environmental factors.

The community at large, Government

departments, unions, interest groups and other environmental factors set
limits not only on the means an organization may use, but on the goals it
may pursue.
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Environmental Influences
Max Weber's (1930) classical analysis of the rise of capitalist organ
izations suggests that environmental conditions were of extreme importance
in the period following the Protestant Reformation.

Environments are today

also receiving greatly increased attention from organizational analysts.
Environmental conditions have been divided by Hall (1977) into two main
categories.

The first contains those general conditions that must be of

concern to all organizations - the economy, demographic changes, and so on.
The second category contains specific environmental influences on the organ
ization, such as other organizations with which it interacts or particular
individuals who are crucial to it. (P. 303.)

The importance of the various

environmental conditions varies over time; a condition that is important at
one period may become insignificant at another.

Technological Influences
Technological change or development in any sphere of activity will
eventually get to the organizations related to it.

This is most obvious in

the hard sciences and engineering where an organization must keep up with
new developments in any activity crucial to its continued success.

In

administrative and service-oriented organizations such as educational organ
izations, new ideas are introduced through research, serendipity, or prac
tice.

One mechanism appears to be the introduction of new personnel who

have had contact with alternative technologies and advocate their use in the
organization in question.

The structure and functioning of the administra

tive bureaucracy reflects the presently available technical means of comm
unication and calculation (telephone, typewriter, duplicator, calculator,
computer, etc.) just as the structures and performances of enterprises
producing cars or cloth are ultimately dependent upon the given technologies
in machine engineering and textiles.

Equally, the changing technology of
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education, in the development of programmed learning, closed circuit
television, language laboratories and so on, alters the possibilities for
the future of schools.

Legal Influences
The legal conditions that are part of the organization's surroundings
are an important environmental consideration.

Most organizations must live

within state and local laws as constants in their environments.

When a new

law is passed or an interpretation modified, organizations must make some
important changes if the law has relevance for them.

The political situa

tion that brings about these new laws is of equal importance to the organ
ization.

A school system may have to drastically alter parts of its

curriculum in the face of threats from groups concerned with such topics as
sex-education or left-wing text books.

Economic Influences
As economic conditions surrounding organizations improve and decline,
so the organizations respond to the situation.

This is most obvious in the

case of industry and business, but changing economic conditions serve as
important constraints on any organization.

In periods of economic distress,

an organization is likely to cut back or eliminate those programmes it feels
are least important to its overall goals.

Economic affluence permits organ

izations to engage in a wider range of programmes.

Organizations funded by

the Government may engage in economic competition during the budget season
when various departments are all competing for part of the tax revenues.

Demographic Influences
Demography has recently been the most significant factor in the
environment of educational organizations.

The number of people served and
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their age distribution makes a great deal of difference to any organization,
but very noticeably lately, to educational organizations.

As a general

rule, an organization can predict its probable "market" for the future from
information in census data.

The recent decline in school-age population has

resulted in a "levelling-out" or in some cases "shrinkage" of the develop
ment of educational systems.

Fewer jobs are available for teachers and

schools in many urban areas are declining in population.

An organization

such as an educational organization, which is dependent on its environment,
is very vulnerable to changes in it.

The organization adapts internal

strategies to deal with the perceived pressures.

Ecological Influences
Related to the demographic scene is the general ecological situation
surrounding an organization.

The number of organizations with which it has

contacts and relationships and the environment in which it is located are
components of the organization's social ecological system.

An organization

like the school is, in effect, a compromise of a variety of institutions,
including education, religion, business, politics and leisure.

The inter-

organi zational relationships have an impact on the organizations involved.
The relative predominance of one set of values or another largely depends on
the hierarchy of institutions in the society.

Shifting institutional

balances, and resulting conflicts, will be reflected in altered and incon
sistent school practices.
Formal organizations are associated with diverse publics.
the larger society which permits the organization to operate.

There is
There is the

population of the society in its capacity as a pool of potential members.
There are the other organizations with whom the organization competes,
cooperates, or enters into various exchange relationships.
finally, two special publics which should be distinguished:

There are
the public in

contact, with whom or on whom the organization's members work; and the
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public served.

Only in service organizations are the two identical,

constituting the clientele.

Recipients of public welfare or students are

both worked with and served by organizations.

Compromise in Objectives
Changing environmental conditions produces a dilemma with respect to
organizational objectives which eventually must be faced.

If organizations

do not adapt their objectives to changing circumstances, they are likely to
be judged ineffective, yet in adapting their objectives, they violate prior
commitments.

Structural lag occurs when organizations fail to adapt their

procedures to new commitments produced by changing conditions.

Goal

displacement, on the other hand, is the process by which an organization
substitutes outmoded commitments for new ones.

An organization's direction

is the result of compromises between its acknowledged objectives and the
actual circumstances it confronts.
The degree to which objectives are compromised by environmental
pressures depends on the organization's ability to defend its boundaries.
Boundary definition - the demarcation of jurisdictional limits and the
identification of members, and the maintenance of boundaries are necessary
processes, because organizations depend on outsiders and must solicit their
support without at the same time permitting them to interfere detrimentally
with internal operations.

One of the most crucial boundary positions in the

school system is represented by the Education and Library Board.
members can be controlled by the organization's administrators.

The Board
The Board

members are dependent upon administrators for both technical information and
advice about policy.

Since internal issues are the special perserve of

administrators, Board members are likely to feel uninformed about their
responsibilities and about the technicalities of administration and teaching.
In external issues with wider public appeal Board members rely on
administrators to define the issues and propose the alternatives, and
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because their own reputations depend on the success of the administration
they are unlikely to sabotage it in the absence of widespread public dis
satisfaction.

The visibility of outcomes of Board decisions and the risks

of mistakes encourage members to conceal their actions from the public and
to patronize the administration.

Organizational Objectives
The dynamics of goal setting and goal change do not alter the fact
that goals and objectives still guide what happens in an organization.

If

the concept of goals is not used, organizational behaviour becomes a random
occurrence, subject to whatever pressures and forces exist at any point in
time.

There is no point in objectives so vague that everyone can agree on

them since they are unlikely to be of any practical use.

Conversely, the

more specific and useful the statement, the fewer the people who will accept
it.

As pressures, conditions, and priorities change, there may be a shift

in operative goals.

Direct pressure from external forces, pressure from

internal forces, and changed environmental and technological demands may
lead the organization to emphasize quite different activities than those
originally intended.

The Department of Education may have unchanging,

abstract objectives but the clientele, the needs of students, and the
teaching techniques change and bring with them redefinition and
re-interpretation of those objectives.
Although objectives are worked out collectively in relation to the
needs of particular areas or particular schools at particular moments of
time, general objectives can be identified if one examines the activities of
the education service.

The following pages set out a possible programme

structure for an Education and Library Board.
suggest a range of precise objectives.

The activities or components
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IDENTIFYING OBJECTIVES THROUGH PROGRAMME STRUCTURE

1.

Pre-school education: programme category

Sub-elements

Elements
A. Provision by E.L.B.

(a) Nursery schools

(b) Nursery classes
B. Assistance to other

2.

Activities
(i)
(ii)
(iii)
(iv)
(v)

Identification of need
Provision of places
Premises
Staffing
Equipment

(i) to (v) as above

(a) Links with health
department

(i) Identification of need
(ii) Day nurseries
(iii) Other

(b) Aid to voluntary
bodies

(i) Private nurseries
(ii) Child-minders
(iii) Pre-school play groups

Primary education: programme category

Elements
Primary education
in maintained
primary schools

Sub-elements

Components

(a) Accommodation

(i)
(ii)
(iii)
(iv)

(b) Teaching

(i) Supply and distribution
of teachers
(ii) Remedial teachers
(iii) Pupils' attainments
(iv) Quality and standards
in teaching
Training
col 1ege
secondment
in service
external courses
Recruitment
Selection and
appointment
Probation
Promotion
Advice and inspection
Curriculum development
Teachers' advisory
committees
Teachers' societies

(c)

Support for
teaching

Population
Organization patterns
Qua!ity
Educational priority

(i) Personnel
Aides including
technical
Clerical
Supervisory
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A. Primary education
in maintained
primary schools

(c) Support for
teaching

(d)

(e)

(f)

(g)
(h)

(ii) Physical
Books, stationery
and materials
Mechanical aids
Audio-visual
equipment
Buildings and
(i) Design and improvement
grounds
New building
Furniture
A1terations
Playing fields
(ii) Maintenance
Caretaking and cleaning
Cleaning equipment and
materials
Heat, light and water
Painting
Repairs
Furniture
Upkeep of grounds
(iii) Rents and Rates
Outgoings
Receipts
(iv) Debt charges
Services for
(i) Pupil movement
pupils
(ii) A1location
(iii) Aids to pupils
Clothing and footwear
Maintenance grants
Travel
home to school
other
(iv) Welfare
Boarding education
Special services
(v) Evaluation
Record cards
Outside activities
(i) Educational visits
(ii) Museum education
service
(iii) Theatre, music and the
arts
(iv) Physical recreation
(v) Swimming
(vi) Transport
Services to parents (i) Home and school links
(ii) Consultation and
complaints
School management
(i) Managing bodies
and administration (ii) Administrati on
Secretarial
Record keeping
Stationery, postage,
telephones, etc.
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3.

Secondary education: programme category
Elements

Sub-elements

Components

A. Secondary education
in maintained
secondary schools

(a) Accommodation

(i) Population
(ii) Organization patterns
(iii) Quality of
accommodation

(b) Teaching

(i) Supply and distribution
of teachers
(ii) Categories of teachers
Remedial
Pastoral, including
careers
Specialist subjects
Other
(iii) Pupils' attainments
(iv) Quality and standards
in teaching
Training
col lege
secondment
in-service
external courses
Recruitment
Selection and
appointment
Probation
Promotion
Advice and inspection
Curriculum development
Teachers' advisory
committees
Teachers' societies

(c) Support for
teaching

(i) Personnel
Aides including
technical
Cleri cal
Supervisory
(ii) Physical
Books, stationery,
material
Mechanical aids
Audio-visual equipment

(d) Building and
grounds

(i) Design and improvement
New building
Furniture
Alterations
Playing fields
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A. Secondary education
in maintained
secondary schools

(d) Building and
grounds

(ii) Maintenance
Caretaking and
cleaning
Cleaning equipment
and materials
Heat, light and water
Painting
Repairs
Furniture
Upkeep of grounds
(iii) Rents and rates
Outgoings
Receipts
(iv) Debt charges

(e) Services for
pupi1s

(i) Pupil movement
(ii) Counselling
(iii) Aids to pupi1s
Clothing and footwear
Maintenance grants
Travel
home to school
other
(iv) Welfare
Boarding education
Special services
(v) Evaluation
Record cards
Public examinations
Sixth-form choice

(f) Outside activities

(i) Educational visits
(ii) Museum education
service
Theatre,
music and
(iii)
the arts
(iv) Physical recreation
(v) Swimming
(vi) Pupils' courses
(vii) Transport

(g) Services to
parents

(i) Home and school links
(ii) Consultation and
complaints

(h) School government
and administration

(i) Governing bodies
(ii) Administration
Secretarial
Record keeping
Stationery, postage,
telephones, etc.
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4.

Children with special needs: programme category
Elements
Identification
of needs

Sub-elements

Components

(a) Detection
(b) Assessment
(c) Diagnosis

Treatment: direct
provision

Treatment: links
with other bodies

(a) Children with
intellectual
handicap

(i)
(ii)
(iii)
(iv)
(v)
(Vi)
(vii)
(viii)

Accommodation
Teaching
Support for teaching
Buildings, etc.
Services for pupils
Outside action
Services to parents
School government
and administration

(b) Children with
emotional and
behaviour handicap

(i) to (viii) as above

(c) Chi 1dren with
physical handicap

(i) to (viii) as above

(d) Socially deprived
children

(i) to (viii) as above

(a) to (d) as above

(i) Payments to other
authorities
(ii) Grants to individuals
(iii) Joint projects

Further education: programme category
Teacher training

(a) Promoting the
education of
authority's
students

(i) Awards to students
(ii) Pool contribution
(iii) Salaries of seconded
teachers
(iv) In-service training
for teachers and
assistance for courses

(b) Provision of
colleges of
education

(i) Number of students
Demand
Utilization of
existing resources
(ii) Quality and output
of teaching
Staff/student ratios
Students' attainments
Recruitment
Selection and
appointments
Promotion
In-service training
and secondment
Courses/conferences
Advisory service
Advisory committees
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A. Teacher training

(b) Provision of
colleges of
education

(iii) Services to students
Information
Welfare
Lodgings
Other
(iv) Premises and grounds
Buildings and furniture
Provision and design
of new buildings
A1terations
Maintenance
(v) Government and
administration
Governing bodies
rules and servicing
Administrative staff
(vi) Establishment expenses
Debt charges
Central admin, charges
(vii) Income
Teacher training
pool
reimbursement

B. Higher and
advanced further
education

(a) Promoting the
education of the
authority 's
students

(i) University awards
(ii) Advanced further
education awards
(iii) Advanced further
education pool
contribution

(b) Provision of
colleges

(i) Number of students
Demand
Inter-authority
arrangements
Utilization of
existing resources
Establishment expenses
Income
Tuition fees
pool
reimbursement

6. Meals and milk: programme category
A. I. Provision of
meals

(a) Pupils' meals
(b) Staff meals
(c) Hoiiday meals
(d) Meals in
residential
establishments

II. Accommodation

(a) Central dining
rooms

(i) General
(ii) Free
(iii) Older pupils
(i) Assessment of need
(ii) Provision
(i) Assessment of need
(ii) Distribution
(i) Numbers
(ii) Special requirements
(i) Premises
(ii) Furniture and equipment
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II. Accommodation

(b) School dining
rooms

(i) Premises
(ii) Furniture and equipment

III. Production
facilities

(a) School kitchens

(i)
(ii)
(i)
(ii)
(i)
(ii)

(b) Pre-cooking
faci1ities
IV. Staffing

(List categories)

V. Transport

(a) Vehicles
(b) Accommodation

B. Milk
C. Further education meals

Premises
Equipment
Premises
Equipment
Recruitment
Training
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Principles of Effective Organization
When objectives have been formulated and analyzed, then the planning
must include the assessment of resources and the preparing of phased
programmes designed to achieve the objectives effectively and economically.
In studying an organization we are confronted with the task of analyzing
everything that has to be done and determining in what grouping it can be
placed.

Gulick (1937) found that each worker in each position in the

organization could be character!zed by:
1.

The major purpose he is serving, such as conducting education, producing
statistics, or planning buildings.

2.

The process he is using, such as teaching, accounting, or engineering.

3.

The persons dealt with or served, such as youth, the poor, or parents.

4.

The pi ace where he renders his service, such as Northern Ireland, the
Board of Education, or Grosvenor High School.

When two people are doing exactly the same work in the same way for the same
people at the same place, then the specifications of these jobs will be the
same under the character!stics listed above.

But when any of the four items

differ, then there must be a selection among the items to determine which
shall be given precedence in determining what is combinable.

Organization by Purpose
When an organization organizes itself by major purpose, it serves to
bring together in a single large department all those who are at work
endeavouring to render a particular service.

Under such organization, the

Education and Library Board will contain not only teachers and school admin
istrators, but also architects, engineers, carpenters, caretakers, nurses,
doctors, lawyers and accountants.

Everything that has to do with the

schools would be included, extending even to the control of pedestrian
traffic about school property.
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The advantages of this type of organization are three.

First, it

makes more certain the accomplishment of any given broad purpose or project
by bringing the whole job under a single director with immediate control of
all the experts, agencies and services which are required in the performance
of the work.

Second, from the standpoint of self-government, organization

by purpose seems to conform best to the objective of government as they are
recognized and understood by the public.

The public sees the end result and

are not so greatly concerned about the methodology.

It can, therefore,

express its approval or disapproval more effectively regarding major
purposes than it can regarding the processes.

Third, it apparently serves

as the best basis for eliciting the energies and loyalties of the personnel
and for giving a focus and central drive to the whole activity, because
purpose is understandable by the entire personnel, down to the last clerk.
The statement of the strong points of organization by major purpose
also points the way to its dangers.

These are to be found, first, in the

impossibility of cleanly dividing all of the work of any department into a
few such major purposes which do not overlap extensively.

For example,

education overlaps immediately with health and with recreation.

The strong

internal coordination and drive tends to precipitate extensive and serious
external conflict and confusion.

The teachers, accountants, architects and

planners of different departments will all have their own ideas as to how
similar matters are to be dealt with.
There is also danger in such an organization that subordinate parts
of the work will be unduly suppressed or lost sight of because of the
singleness of purpose, enthusiasm and drive of the head of the department.
For example, leisure and recreation activities for children established
under the Education and Library Board is likely to receive less encourage
ment than it would if independently established in a Government sports and
recreation department, because after all, the Education and Library Board is
primarily interested in schools and has its own great needs and problems.
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An organization, fully equipped from top to bottom with all the direct
and collateral services required for the accomplishment of its central
purpose, without the need of any assistance from other departments, drifts
very easily into an attitude and position of complete independence from all
other activities and even from democratic control itself.

Organization by Process
Organization of the activities of a system by major process, such as
teaching, tends to bring together in a single department all those who are
at work making use of a given skill, or are members of a given profession.
This principle of organization guarantees the maximum utilization of up-todate technical skill and by bringing together in a single office a large
amount of each kind of work, makes it possible in each case to make use of
the most effective divisions of work and specialization.

This process

encourages coordination in all of the technical and skilled work of the
organization because all those engaged in any field are brought together
under the same supervision.

Organization by process is best adapted to the

development of career service and the stimulation of professional standards
and pride.

A career ladder can be erected very much more easily in a

department which is from top to bottom teachers, than it can in a department
which is partly accountants, partly clerks, and partly statisticians.
There are major disadvantages of organization on the basis of process.
It is not possible to aggregate all the work of a Government Department on
such a basis alone.

It cannot furnish a satisfactory basis for doing the

whole job in any large or complicated enterprise.

Experience seems to

indicate that a department built around a given profession or skill tends to
show a greater degree of arrogance and unwillingness to accept democratic
control.

It also tends to bring rather narrow professional specialists to

the top of each department, and these men may not be qualified for transfer
to administrative posts in other fields, thereby limiting the development
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of a separate administrative service.

But, most important of all,

organization by process calls for a greater necessity for coordination.
Coordination is essential not only in preventing conflict, but in guarantee
ing positive cooperation.

A failure in one process can affect the whole

enterprise, and a failure to coordinate one process division may destroy the
effectiveness of all the work that is being done.

While organization by

process puts greater efficiency within our reach, this efficiency cannot be
realized unless the compensating structure of coordination is developed.

Organization by Clientele
Organization on the basis of the clientele, or the persons served or
dealt with, tends to bring together in a single department, regardless of
the purpose of the service or the techniques used, all of those who are
working with a given group.

The school system in reality is such a service,

as it concentrates most of the community services touching children,
including medical inspection, corrective treatment, lunches, recreation,
and certain phases of juvenile crime.

The great advantage of this type of

organization is the simplification and coordination of the service of
government in its contact with the consumer.

It could be argued that the

school is essentially the "youth department" of the government, through
which most of the needs of the youth are met.

Organization by Place
Organization on the basis of place at which the service is provided
brings together all of those who work in a limited area, regardless of the
service they are performing.

The most extreme cases of organization by

place is found where the government has not only subdivided its services
into distinct geographical areas, but has actually turned over to these
regions a large measure of the right to determine how the local service
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should be conducted.

This is evident in the provision of education in

Northern Ireland where the Department of Education devolves much of its
power to five regional Education and Library Boards.
The advantages of organization of a service on the basis of geograph
ical areas are fairly obvious in practice.

There is a greater ease of

coordination of services rendered and controls exercised within each given
area.

Furthermore, there is the greater tendency to adapt the total

programme to the needs of the area served, not only because of the discre
tion resting within the regional divisions, but also because the needs and
differences of the area will be more vigorously represented at headquarters
in the general consideration of broad policy.

Decentralization increases

not only the awareness of the officials to local needs and to the inter
relation of service and planning problems, but develops a new sensitivity
to the process of democratic control through intimate association of local
officials with the people served.

With decentralized subdivision of a

service, a large amount of discretion must be delegated to the men in
charge of regional offices.

One could argue that these regional officials

must be men of ability equal to, if not superior to, those who would be
selected to head centralized departments of similar scope.
Geographic subdivisions of a service creates many difficulties.
There is an increased difficulty in maintaining a uniform, nationwide
policy.

The local Education and Library Boards have a great deal of lati

tude for the exercise of professional judgements regarding, first, what
kinds of specific educational outcomes best serve the clientele in their
area and, second, what procedures are best adapted to these ends.

By

allowing regional autonomy and recognizing that in education there is a
need for appropriate diversity reflecting variation in local circumstances,
the central provider of the service, the Department of Education, runs the
risk of national priorities and policies being violated or at least poorly
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implemented or weakly enforced.

The latitude of interpretation of many of

the regulations imposed on the local Boards by the central headquarters can
be wide and, within the framework of the law, the exercise of individual
power could lead to narrow and short-sighted management.

Whenever the

concept of decentralization is introduced into the structure of an organ
ization there is always the practical problem of delineating appropriate
boundaries.

There is always the danger that the tasks to be dealt with do

not follow compact geographical boundaries and that the administrative
separation introduced by the geographic division will complicate, rather
than simplify the work.

Interdependence of Organizational Principles
Students of administration have long sought a single principle of
effective departmentalization, but there is apparently no one most effec
tive system.

Each of the basic systems of organization outlined here is

ultimately related with the other because in any enterprise all of these
elements are present in the doing of the work and are embodied in every
individual employee.

Each member of the organization is working for some

major purpose, uses some process, deals with some persons and works at some
place.

If an organization is erected about any one of these characteris

tics of work it becomes immediately necessary to recognize the other char
acteristics in constructing the secondary and tertiary divisions of work.
For example, a government department which is first divided on the basis of
place will, in each regional department, find it necessary to divide by
purpose, by process and by clientele.

Correspondingly, one divided in the

first instant by purpose, may well be divided next by process and then by
place.

While the first or primary division of any enterprise is of very

great significance, it must none the less be said that there is no one most
effective pattern for determining the priority and order for the introduc
tion of these interdependent principles.
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The education system in Northern Ireland shows evidence of all of the
above mentioned characteristics of organization.

The Department of

Education is first divided on the basis of place, with the administration of
the education services within the Province devolved on five Area Education
and Library Boards covering the North-East, Belfast, South, South-East, and
West.

However, within the central department itself, and within each of

the regional Education and Library Boards, there is further division by
purpose, by process, and by clientele.

At both central and regional levels,

everything that has to do with schools is brought under the control of a
single director.

In the Department of Education, this single director is

the Permanent Secretary, while at the Education and Library Board it is the
Chief Education Officer.

The broad purpose of education, with all its

direct and collateral services, brings together in a single large depart
ment not only teachers, but administrators, architects, inspectors,
accountants, nurses, clerical workers and so on.

Within this single large

department it is clearly obvious that the basic purpose of the system, that
is teaching, is organized on the basis of process and clientele.

The role

of the teacher, as a professional, is clearly separated from that of other
employees of the organization.

It makes it possible to make use of the most

effective specialization of work and the development of a professional
career.

Linked to the specialization of the professional is the clientele

dealt with.

Both at central and local levels, the clientele is subdivided

into categories; primary, secondary, and further education.

Even within

these subdivisions, there are further subdivisions of the clientele based
on their ability, choice of career or displayed expertise.

So the entire

system, from the central Department of Education down to the individual
school classroom, can be seen to be organized on the basis of persons
served.

It is obviously essential to realize that not all of the activ

ities of any organization may be appropriately departmentalized neatly on
the basis of a single universal plan.

The various departments of the
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organization, established on various principles, are woven together to form
a single fabric.

Since the work of the education service is departmental

ized in part on the basis of purpose, in part on the basis of process, in
part on the basis of place, and in part on the basis of clientele; it is
clear that the problems of coordination and smooth operation are great.
Coordination is necessary to ensure that the major purposes are not in
conflict and that the various processes that are used are consistent, and
that the service, as it touches classes of the community, is appropriate,
rational, and effective.

Organizational Complexity
In a large organization which has many subparts, coordination and
control are required, and the more complex the organization is, the more
serious these issues become.
components.

The concept of complexity contains several

The three elements of complexity most commonly identified are;

horizontal differentiation, vertical or hierarchical differentiation, and
spatial differentiation.
Horizontal differentiation applies to the subdivision of the tasks
performed by the organization among its members.

This can be done by

giving highly trained specialists a rather comprehensive range of activ
ities to perform, or by subdividing the tasks so that non-specialists can
perform them.

The nature of the task is important here, since it is the

routine and uniform task that is most amenable to the second type of
differentiation.

Non-routine and quite varied tasks are more commonly sub

divided according to the first type.

Organizations that attempt to carry

out a wide variety of activities and that have clients who require a wide
range of services, normally would divide the labour into work performed by
specialists.

The more minute division of labour would occur when the

organization's tasks are not so diffuse, and when the organization has
grown in size, since such a division of labour provides an economy of scale.
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These two forms of complexity are likely to occur within the same organiza
tion, since most organizations face some uncertainty as well as dealing with
the routine.

In attempting to measure the degree of complexity of an organ

ization by using horizontal differentiation as an indicator, Hall (1977) and
his associates used the number of specialities within the divisions of an
organization as complexity indicators.

Blau and Schoenher (1971) in their

work believe that an organization is more complex if it has more positions
and subunits.

They define.horizontal differentiation as "the number of

different positions and different subunits in the organization".
Vertical differentiation is a less complicated matter than horizontal
differentiation.

Straightforward indicators of the depth of the hierarchy

are the proliferation of supervisory levels, the count of the number of job
positions between the chief executive and the employees working on the out
put, the number of levels in the deepest single division, and the mean
number of levels for the organization as a whole.

These direct indicators

of vertical differentiation involve the assumption that authority is
distributed in accordance with the level in the hierarchy.
The third element of complexity is spatial dispersion.

This can

actually be a form of horizontal or vertical differentiation since activ
ities and personnel can be dispersed in space, according to either horizon
tal or vertical functions, by the separation of power centres or tasks.
Spatial dispersion becomes a separate element in the complexity concept
when it is realized that an organization can perform the same functions
with the same division of labour and hierarchical arrangements in multiple
locations.

The spatial dispersion of an organization's members refers to

the number of spatially separate places in which the members are employed.
At one extreme of this continuous quantitative variable the organization
has its members concentrated in one place, such as the Board headquarters.
At the other end of the continuum, the members are dispersed spatially to
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multiple locations, as is the case of teachers for an Education and Library
Board.
Increased complexity, due to horizontal, vertical or spatial differ
entiation, or a combination of all three, engenders problems of communica
tion and coordination.

There is a pressure in complex organizations to add

personnel to handle the increased control and coordination activities,
thereby increasing the proportion of the total personnel devoted to such
activities.

Coordination Through Organizational Structure
Organization, as a means of coordination, requires the establishment
of a system of authority whereby the central purpose or objective of an
enterprise is translated into reality through the combined efforts of many
specialists, each working in his own field at a particular time and place.
The problem of organization is to build up between a single directing
executive authority at the centre and the subdivisions of work on the
periphery an effective network of communication and control.

In other words

it is the function of the organization to enable the chief executive to
coordinate and energize all of the subdivisions of work so that the major
organizational objective may be achieved efficiently.
Coordination of an organization's activities through designing the
appropriate organizational structure has been a popular theme in literature
on organizations.

The impersonality of procedures and rules, which are

basic to coordinating authority structures in the Weberian bureaucratic
model, and the resulting alienation of the worker from his job, have been
seen as major dysfunctions of bureaucratic organizations.

Throughout this

century differing sets of assumptions about the individual's needs in an
organization have been fashionable and have influenced, often in very
subtle ways, the design of organizations.
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The "scientific management" school, inspired by Taylor (1947), which
was the dominating influence of the early decades, founded its recommenda
tions to managers on a concept of man as a rational economic animal, guided
in his actions by a pleasure-pain calculus that would lead him to exert
effort in proportion to the rewards offered and sanctions applied.

It was

argued that his feelings were irrational, and his activities had to be
carefully circumscribed and controlled to ensure that they would not inter
fere with the effective performance of organizational tasks.
The famous Hawthorne studies conducted by Elton Mayo and others,
outlined by Landsberger (1958), propounded a new concept of organizational '
man as a social animal, motivated by social needs for friendship and recog
nition, and responsive primarily to the social forces of the peer group
rather than the economic incentives and controls of management.

Mayo's

pioneering work influenced a generation of further studies of the impor
tance of social relationships in the work place that are now subsumed under
the rubic of the Human Relations movement.

Employees were no longer to be

regarded as appendages to machinery, and managers were exhorted to treat
their subordinates as "whole men" engendering satisfaction for them by
showing an interest in their personal accomplishments and welfare.
Both the advocates of bureaucratic organization and the subscribers
to the human relations approach have tended to neglect, if not to ignore,
the other.

The rationalistic theories on the one hand inclined to treat

the factor of labour as "given", advocated the pursuit of maximum efficiency
through controlling the physical environment, designing the perfect organ
ization structure, and by searching for the "one best way" in making decis
ions.

The human relations approach on the other hand relegated the formal

structure to the status of an external variable in the informal system, and
has consequently neglected the problems of planning and coordination, and
the purposive goal-oriented activities which are characteristically the

95

'raison d'etre' of the organization.

While the classic rationalists

considered the participants as cogs in the organizational machine, the
human relations approcah made it possible to consider the members also as
creatures of feeling.
Weber's conviction that the bureaucratic, rational mode of organiza
tional regulation contributes positively to the speedy and efficient accom
plishment of tasks cannot be automatically dismissed in light of what has
been said about the impersonality of such structure.

Crozier (1964) has

presented the challenging thesis that the centralized, bureaucratic type of
organization is in fact a condition of the individual member's freedom.
Crozier contends that in a bureaucratic organization the individual members
enjoy a fair combination of independence and security.

Impersonal rules

and centralization may order their behaviour and deprive them of initiative,
but at the same time are the condition of their freedom from any arbitrary
interference.
The control and coordination of the work of an organization through
its hierarchical system of authority and its professional authority, is
supplemented by the various informal structures which invariably rise
within an organization.

The natural grouping of people in the work situa

tion into informal groups can be seen as a response to the social need of
people to associate with others.

The form of human interrelationships in

the informal networks requires a technique of analysis different from that
used to study the relationships of people in a formal organization.

The

method used for determining the structure of the informal group, known as
sociometric analysis, reveals the complex structure of interpersonal rela
tionships which is based on premises fundamentally unlike the logic of the
formal organization.

This branch of social psychology is of extreme value

in understanding the functioning of an organization, but, is a subject of
too great a depth to enter into in this paper.

Suffice it is to recognize
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the existence of informal relations between members of the organizations
encompassed in the Education system, and the consequent informal lines of
communication.

Qualitative Breaks in the Organizational Pyramid
The traditional and still popular conception of the organization sees
it as a pyramid in which relations of authority and subordination extend
from the apex to the base.

Parsons (1960) suggests that in reality one may

find "qualitative" breaks in this structure which makes it possible to
distinguish three distinct organizational levels; the technical, the
managerial, and the institutional.

This breakdown is made according to the

function or responsibility of each of the three levels, which becomes most
clearly marked in terms of the external references of the organization to
its setting or to the next higher order in the hierarchy.
The technical system is that which is responsible for the main work
processes of the organization.

In an educational organization these are

the actual processes of teaching.

The technical system has the function of

contributing more or less directly to the needs of the clients.

The

teachers are sustained by society to act as its agents in achieving the
paramount purpose of the educational system, to help people, through
learning, to develop their capacities.
The managerial system is responsible for administering the internal
affairs of the organization, for procuring the resources necessary for
carrying out the technical functions, and for mediating between the tech
nical system and the clients or pupils.

In one set of connections,

decisions made in the management system control the operations of the tech
nical system, particularly on broad technical tasks such as purchasing.
But this is by no means simply a one-way relation for managerial personnel
may be only partially competent to plan and supervise the execution of the

97

technical operations.

Many personnel in the technical system may have a

professional competence not shared by the administrative personnel who, in
the line of authority, are the organizational superiors of the technical
personnel.

This managerial level is represented by the five local Education

and Library Boards, and, to a degree, by school management committees and
boards of governors.

In contrast to the technical system, the managerial

system contributes to the generalized capacity of the organization to
perform its functions.
Since an educational organization performs functions important to
society as a whole, it must be related to the wider social system whose
interests the organization is supposed to serve.

The institutional system

brings the managerial organization directly into a structure of public
authority.

In the education system the Department of Education, a govern

ment body with political authority, performs this function.

The nominal

head of this institutional system is a member of Parliament, and his staff
are in the main civil servants, not necessarily qualified in the sphere of
activity in which the organization is engaged.
Parson's (1960) distinction between technical, managerial, and
institutional levels helps discriminate the various levels of differentia
tion from subsystem to subsystem which inevitably exist in a complex
organization.
"As a technical organization ... is controlled and serviced
by a managerial organization, so, in turn, is the managerial
organization controlled by the institutional structure". (P.64.)
The major purpose of the remainder of this paper is to examine the three
system-levels in the education system in Northern Ireland as they are
represented by the teachers and the schools, the Education and Library
Boards, and the Department of Education.

As we examine the organizational

structure of these three levels of the education system, particular
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attention will be focussed on the presence of bureaucratic characteristics.
There is a tendency to think of 'bureaucracy' as a kind of monolithic
entity which can vary in degree of development but not significantly in
type.

It will become evident, as this paper progresses, and as variations

in the structure of the three system-levels are found, that this assumption
can be questioned.

Although the conventional, uniform 'function' of the

total system is educational, the same function does not lead to the same
type of organization at all levels.

There are important uniformities which

are primarily a function of the level at which the suborganization operates,
but which are independent of the functional content of the organization at
any level.

In general the theory of bureaucracy has concentrated at the

managerial level and has emphasized the uniformities most appropriate to it,
across the Board.

Limitations of the Study
Before proceeding to elaborate on the technical, managerial and
institutional levels of the education system in Northern Ireland, it will
be helpful to specify some of the limitations imposed on such a task.

One

of the major difficulties in attempting to study the organizational char
acter of the schools is the diversity of schools in the system.

Consider,

for example, the great differences between the structures and central
activities of elementary schools and universities, and between the public
and private varieties of schools.

In this paper only public elementary

and secondary school phases of the three-stage education system are con
sidered.

This choice imposes three especially important limitations upon

the discussion.

First, only schools with child and adolescent student

bodies are considered so that the effects upon a school structure of pre
adult or adult students are not treated.

Second, the majority of the

parent-clients do not pay fees and are part of the school's public constit
uencies, thereby eliminating a discussion on the differences in the source
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of support of schools.

Third, only day schools are considered, thereby

ignoring the characteristics of those schools which are 'total institutions
The selection and interpretation of evidence on the formal arrange
ments of powers and duties in the education system also generates some
difficulty.

For most bodies participating in the control of education in

Northern Ireland there are many examples of processes and activities which
theoretically might be selected to establish that body's degree of power or
relationship with other bodies.

But, the vast majority of potentially

appropriate material is simply not accessible.

It is not available in

published form but is in many cases 'stored' in the collective memory of
the organization's personnel.

In this paper we rely, for the most part, on

published material in the form of research studies, statistical sources,
committee reports, policy statements and government publications.
In studying educational organizations the problem of deriving gener
alizations largely from published sources becomes more acute the further we
travel down the 'educational pyramid'.

There is only one central govern

ment, but in Northern Ireland there are five local Education and Library
Boards, with distinctive individual character!stics, and over one thousand
separate educational institutions, each of which has a distinct character
of its own.

In relation to these, published evidence is clearly very

limited indeed.
Having said this, generalizations can be made and indeed clearly will
be made.

Pieces of evidence culled from various sources can point towards

a particular conclusion.

The interpretation depends partly on which pieces

of evidence have been selected and how they have been weighed, partly on
the way they have been marshalled into a meaningful pattern, and partly on
the criteria and assumptions brought to the assessment of the material.
The difficulties to which attention has just been drawn must be recog
nized as constraints on the attempt to describe the structures of the
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organizations participating in the education system.

We must recognize

that although formal arrangements of powers, duties and structures clearly
have an effect on 'processes', on what actually happens, equally the out
look of those who participate in the organizations goes far to determine
their response to communications they receive.

The participants in the

organizations may modify and develop the 'official' structure through the
interplay of practical necessity, historical accident, personal idiosyncracy or other local circumstance.
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THE TECHNICAL SYSTEM
Every formal organization has certain 'technical' functions and, in
an educational organization, these are the actual processes of teaching.
Since the 'object' of this technical process is not a physical object, but
a social object, the conditions under which the 'objects' of the technical
process will cooperate satisfactorily, and the kind of social relationship
structure become matters of paramount importance.
Where the client for this technical process is a 'social object' the
organization needs to establish a long-continuing relation which affects
the interests of the recipient of the organization's service.

The client

is taken into an important kind of membership in the technical organization
which provides the service.

The school can be seen as a social system with

an important degree of integration between teacher and pupils.

Teaching

cannot be effective if the pupil is simply a 'customer' to whom the
'commodity' of education is turned over.

The technical necessity of estab

lishing a special link between the organization and its clients imposes
constraints on the managerial system.

The teaching personnel are in a

position to insist upon the conditions they think essential for doing the
job adequately, while the management endeavour to adapt the technical
process to the conditions of the community.

Professionals in a Bureaucratic Organization
Perhaps the most crucial fact to be reckoned with in educational
organizations today is the contradiction between the teacher's role as a
professional and his role as a subordinate employee of an organization.
bureaucratic organization tends to foster a controlled, routinized work
situation, one that many would argue is not compatible with professional
autonomy or responsible participation in decisions relating to the work
process, and certainly not compatible with the exercise of creativity or

A
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initiative.

Some of the major struggles now going on in educational organ

izations involve the efforts of teachers to obtain more responsibility for
certain types of decisions.

Stress on efficiency on the one hand and on

democratic debate on the other, exemplify the inconsistent principles of
organization found in many bureaucracies.

Parallel inconsistencies have

been noted between the principle of expertise and the principles on which
the democratic decision-making process is based.

For example, the expert

opinions of teachers concerning the appropriateness of certain library
books or the feasibility of a certain curricula for specific students at
times are seriously at odds with the opinions of laymen in the community.
Although administrative authority through a hierarchical bureaucratic struc
ture may be suitable for the major goal activities in private business, in
organizations with a majority of professional employees, administrators are
in charge of the 'means' to the major activity carried out by the profess
ionals.

Functionally, the professional is the one to decide on his discre

tion to what degree these administrative decisions should be taken into
account.

Teachers as Professionals
One may now question the label of 'professional' being placed on the
teacher.

The professionality of teachers is a subject much too wide in

scope to be dealt with in this paper, but it would be useful to discuss a
series of attributes which are important in distinguishing professions from
other occupations.
basic types.

The attributes put forward by Hall (1968) are of two

First are those characteristics which are part of the struc

ture of the occupation, including such things as formal education and
entrance requirements.

The second aspect is attitudinal, including the

sense of calling of the person to the field and the extent to which he uses
colleagues as his major work reference.
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The structural side of the professional model has been examined by
Wilensky (1970) who noted that occupations pass through a rather consistent
sequence of stages on their way to becoming professions.
the following attributes in his discussion:

Wilensky includes

creation of a full-time

occupation; the establishment of a training school; foundation of profess
ional associations; foundation of a code of ethics.

The attitudinal attri

butes of professionalism reflect the manner in which the practitioners view
their work.

The attitudinal attributes to be considered are:

the use of

the professional organization as a major reference; a belief in service to
the public; a belief in self-regulation; a sense of calling to the field;
autonomy.
The combination of the structural and attitudinal aspects serves as
a basis for the professional model.
occur in two ways.

Variations from the professional model

In the first place, occupations vary in the degree to

which they are professionalized.

The established professions, such as

medicine or law, appear to fit the professional model in most ways.

Other

professions do not appear to be as professionalized on the various attri
butes.

The second form of variation is intraoccupational.

Even among the

established professions, members vary in their conformity to the profess
ional model in both the structural and the attitudinal attributes.
Professionals work in distinct settings and their organizational
bases are of different types.

Following Scott's (1965) useful distinction,

one type is the autonomous professional organization, exemplified by the
medical clinic or the law firm.

Another organizational setting is the

professional department which is part of a larger organization.

Examples

of this are the legal or research departments in many large organizations.
A third type is the heteronomous professional organization in which the
professional employees are subordinated to an externally derived system.
The schools are examples of this, where the structure is externally or
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legislatively based.

Scott (1965) suggests that the level of professional

autonomy is correspondingly lessened in such a setting. (P.65-81.)
In the teaching profession in the public school system, professional
work is more controlled by those higher in rank and less subject to the
discretion of the professional than in full-fledged professional organiza
tions in the field of medicine or university research.

Perhaps to distin

guish between the fully autonomous professional such as the doctor, dentist
or researcher, and the less autonomous school teacher, it would be useful
to refer to the teacher as a semi-professional.

The work day of the semi-

professional, the teacher, is tightly regulated by the organization and
their duties at work are comparatively highly specified.

In cases where

performance is not visible detailed reporting on performance may be
required, and supervisors, in the form of inspectors, are allowed to make
surprise visits to check on work being done.

External examinations used in

schools serve as a check on teachers as well as students.

While the semi

professionals are more supervised than the professionals, supervision is
more often conducted by people who are themselves semi-professionals or
professionals.

However, the teacher does work alone within the classroom,

relatively hidden from colleagues and superiors, so that he has a broad
discretionary jurisdiction within the boundaries of the classroom.

Because

the organization hires duly trained and indoctrinated specialists and then
gives them considerable control over their own work, the professional or
semi-professional can work relatively independently of his colleagues but
closely with the clients he serves.

The training and indoctrination which

takes place over a period of years in a university or teacher's college is
geared to one goal, the internalization of standards that serve the client
and coordinate the professional work.
Other forms of standardization are difficult to rely on since the
work processes themselves are too complicated to be standardized directly

108

by analysts.

It would be difficult to programme the work of a teacher in a

classroom or define the amount of learning that takes place there.

In a

professional or semi-professional organization one cannot rely extensively
on the formalization of professional work or on systems to plan and control
it.

To understand how the semi-professional functions at the technical or
operating level of the total organization, it is helpful to think of the
semi-professional as having a set of skills which are applied to pre
determined situations.

The semi-professional has two basic tasks: first to

categorize the client's needs; and second, to apply or execute the necessary
programme.

The process enables the organization to decouple its various

operating tasks and assign them to individual, relatively autonomous, semi
professionals.

The clients are categorized and placed into 'pigeonholes'

because it would take enormous resources to treat every case as unique and
requiring thorough analysis.

The 'pigeonholing' process does not deny the

existence of uncertainty in servicing a client.

Rather, it seeks to

contain it in the jobs of single semi-professionals.

The problem of deal

ing with variability in student abilities and accomplishments during a
school year is vested in the classroom teacher, and one important component
of his professional skill is ability to handle day-to-day fluctuations in
the response to instruction by individual students and collectively by the
classroom group.

Control of the Professional
A great deal of the power over the operating work in a semiprofessional bureaucracy rests at the bottom of the structure with the
semi-professionals.

Support units such as meals units, transport or buil

ding maintenance are more tightly managed from the top.

What emerges in

such a situation are parallel administrative hierarchies, one democratic
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and bottom up for the semi-professionals, and a second top down for the
support staff.

But research has indicated, particularly in the work of

Blau (1967), that a professional orientation toward service and a bureau
cratic orientation toward disciplined compliance with procedures are
opposite approaches toward work and often create conflict in organizations.
Hence, these two parallel hierarchies are kept quite independent of each
other.

They come together at an intermediate level.
Heading a semi-professional organization constitutes a dilemma.

On

the one hand the role should be in the hands of a professional in order to
ensure that the commitments of the head will match organizational goals.
A professional at the head of the authority structure will mean that prof
essional activity is recognized as the major goal activity, and that the
needs of the semi-professionals will be more likely to receive understand
ing attention.

On the other hand, organizations have needs that are not

directly related to their specific goal activity.

Organizations have to

finance their activities, recruit personnel to staff the various functions,
and allocate the funds and personnel which have been recruited.

A profes

sional may endanger the integration of the professional organization by
over-emphasizing the major goal activity and neglecting secondary functions.
He may lack skill in human relations.

In short, the role of head of a

semi-professional organization requires two incompatible sets of orienta
tions, personal character!stics, and aptitudes.

If the role is performed

by either a lay administrator or a typical professional, one set of
considerations is likely to be emphasized to the neglect of the other.
There are various solutions to this dilemma.

By far the most wide

spread one is the rule of the professionally oriented administrator.

Such

an administrator is one who combines a professional education with a
managerial personality and practice.

Because of his training he is more

likely to understand the special needs of a professional organization and
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its staff than a lay administrator and because of his personal character
istics, he is more likely to be skilled in handling the needs and requests
of his professional colleagues as well as those of the administrative staff.
Although the chief education officer of an Education and Library Board
is the head of the authority structure within his region, the teacher is
subject to authority from a more local area within the school.

If one

considers the Education and Library Board as a subsystem of the total educa
tion system for the country as a whole, then the individual school
represents a further subsystem within the existing subsystem.

The respons

ibility for maintaining this subsystem belongs to the head teacher and, in
a most revealing way, his school becomes the expression of his authority.

Authority in the Schools
Even the most casual of observations of head teachers show that the
extent of their authority is enormously variable, and that it can take many
different forms.

These variations are reflected in the wide diversity of

schools in our society.

Since a discussion on the authority of the head

teacher would have to be made at a high level of generality it would be of
very limited value.

However, by looking at the various structures of

schools, one can account for the variabilities in the authority of head
teachers.
The three modes of authority outlined in the earlier chapter on
Weber's bureaucracy express themselves in different school structures.
There is evidence in various schools, or often in the one school, of
authority based on tradition, charisma and legal rationality.
Rational-legal authority rests on a belief in the legality of
patterns of normative rules and the rights of those in authority under such
rules to issue commands.
imized in this way.

Much of the head teacher's authority is legit

The head teacher has a set of legal roots to his

m
authority, in articles of government, contracts and covenants and may also
draw legal legitimation from the many circulars, reports and recommenda
tions which come to him from the local authority administration, the
inspectorate and the Department of Education.
Rationality is implied in legal legitimation, but legitimation for an
action might be based on the rational belief in the value of that action.
The legitimation of a head teacher's arrangement of sixth-form studies
derives, in part, from the universities and other institutions of higher
education which many of the sixth-formers eventually enter.

Similar inter

actions may be observed between primary schools and secondary schools, and
between secondary schools and the occupational structure.

In general the

head teacher of the lower-order institution may refer to the expectations
of the higher-order institution as a justification for many of his actions.
The traditional legitimation of the head teacher's authority derives
largely from the notions of the functions of the head teacher which emerged
during the second half of the nineteenth century.

The traditional expecta

tion remains that the head teacher should know all of his pupils.

With the

growth in the size of schools and the increasing difficulty of this ideal
expectation being met, there has evolved a house-system and tutorial groups
in which this traditional function has been fragmented and delegated to
house-teachers and form-masters concerned with the 'pastoral care' of
groups of pupils.

By evoking tradition as legitimation head teachers may

insist on such generally accepted activities of the school as school
uniforms, inter-school games competitions and house systems.

Traditional

legitimation is essentially non-rational and is therefore not easily
susceptible to modification by logical argument.

Consequently, there is in

many schools still the traditional insistence that small boys wear short
trousers, despite their discomfort in particular seasons.
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The charismatic legitimation of authority is based on the incidence
of favourable sentiments towards a certain course of action taken by the
head teacher.

Clearly the parents of pupils form an important source of

this kind of legitimation.

In general, the more the entry of pupils into

the school is governed by parental choice, the more important this parental
legitimation is to the head teacher.

The esteem that a school receives

from parents may be based partly on examination results, thus a head
teacher, anxious to maintain and improve the esteem his school receives,
may emphasize above everything else examination success.

An 1academically-

successful' school will in turn receive approval from the middle class and
aspiring working-class parents in the area.

To a large extent the situa

tion is a self-fulfilling one, in that the charismatic head teacher will
attract parents and 'recruit' such pupils as will maintain, and even
enhance, his school's reputation.
The extent and diversity of the legitimation of the head teacher's
authority are effective constraints on the head teacher in its use so that
his actions are usually not simple exercises in pure power.

The principal

subordinates to the head teacher's power are his teaching staff and his
pupils.
space.

The control over his assistant teachers extends through time and
He may decide which teacher takes which group of pupils at a

particular time in a particular place.

The head teacher usually has a most

important part to play in selecting his staff and may also initiate the
proceedings that lead to the dismissal of a teacher.

Even the official

route for communications with the school management committee or managers
is through the head teacher.

The head teacher is also in a position to

influence a teacher's career prospects.

This not only refers to his

distribution of allowances for special responsibilities and positions of
heads of departments, but also to the influence he has on the careers of
his teachers when they leave for other schools.
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The role of the teachers within the school is defined, within very
wide limits, by the head teacher.

The propagation of these prescribed

roles is made through the formal structure of the school, and the modes of
social control used within the school.

The three modes of control discus

sed in the preceding pages, express themselves in different kinds of social
structures, consequently in schools there is evidence of social-structures
based on 1egal-rational or bureaucratic authority, traditional authority,
and charismatic authority.

Bureaucratic Structure
Social structures based on legal-rational or bureaucratic authority
are perhaps the most easily identified in schools in Northern Ireland.
Social structures built on bureacratic principles are arranged for the
rational distribution of time, space and resources to accomplish certain
rational objectives.

Weber focussed on four key elements of a bureaucratic

structure, whose prevalence in school structures can be identified.

These

key elements are a functional division of labour: a hierarchy of authority;
the definition of staff roles as offices; operating according to rules of
procedure.

Division of Labour
The first of these bureaucratic features, a functional division of
labour, is exemplified by the school time-table, where time, space, and
resources are rationally distributed to accomplish particular rational
tasks.

The manner in which the work is divided and allocated determines

the number of divisions in the organization.

The number of separate

academic departments are indices of the extent of the division of labour
in a school.

This is particularly relevant to secondary and grammar

schools where the majority of teaching is structured according to the
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subject being taught.

Thus the work is divided into subject areas, and then

within a subject area, there will be further subdivision according to the
degree of complexity.

In primary schools the division of labour is based on

the age of the pupils, and teachers are assigned to classes where pupils are
of similar ages.
In the secondary and grammar school situations the division of labour
is generally accompanied by a specialization of personnel.

Specialized

training in a particular subject provides the appropriate authority for a
teacher to be allocated to a narrow subject field.

This is not so prevalent

in the primary school situation where the 'generalist1 teacher is much more
in demand.

It could be argued that, in the secondary and grammar schools,

the division of labour along specialized lines is the central element in
the structure of the school.

Hierarchy of Authority
The second of Weber's key elements of a bureaucratic structure is a
hierarchy of authority.

Hierarchy in a work organization implies differ

ences between persons in their authority and influence as well as in the
rewards, both intrinsic and extrinsic, associated with their work.

Clearly

the head teacher is at the top of the school authority pyramid, with resp
onsibility for the official actions of his teaching staff, and through them
the activities of the pupils.

It is the head teacher's responsibility to

define the official duties of his staff and allocate responsibility.

The

freedom of head teachers to allocate posts of responsibility in large
schools results in completely contrasting authority structures amongst
schools, reflecting either a 'pecking order' among subjects, or value
judgements made by tne head teacher on the contribution of those teachers
in pastoral roles.

Curricular organization results in a structure of

departments with responsibi1ity being in the hands of subject specialist
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'heads'.

Pastoral structures, organized on a house or year basis, produce

units under the care of one teacher as tutor, with the support of a year
tutor or a housemaster/mi stress.

Both these systems often exist collater

ally in a large school and roles can have a marked overlap.

A single

teacher might well be, as a classroom teacher, responsible to the school
office for certain of her functions; as a housemaster, have authority over
heads of departments in house activities; and, as a teacher of a particular
subject, be responsible to his department head, (see Figure 1)

The large

secondary or grammar school can be viewed as a complex arrangement of spec
ialized officials holding offices and exercising authority by virtue of
their appointment.

To speak of a single hierarchy of formal authority is

to oversimplify the picture.

Rather we must have in mind a structure of

triangles each having at its apex the head teacher, who is usually the
formal superordinate of each authority system.
authority systems, as is shown in Figure 2.

One can distinguish several

As is evident from Figure 2,

many non-teaching concerns are delegated to specific officials, thus
resulting in a formal authority structure.

Routine administrative matters

may be handled by secretaries, clerks, and even pupils, while other more
specific tasks are carried out by bursars, school-lunch supervisors, care
taking personnel and engineers.

In some cases they may make significant

decisions affecting the teaching staff.

By virtue of their office and

delegated authority from the head master, these officials will have auth
ority to require teachers to perform certain duties or meet certain
requirements.
Exercising authority in the various authority triangles is signifi
cant of the role and position of the head teacher.

Head teachers may give

adequately qualified subordinates control of the procedures adopted in
classroom teaching.

While, on the one hand this removes strain from the

head teacher, on the other hand it creates a situation where the relation
ship which has established with his deputy and heads of departments becomes
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crucial.

By creating these offices he

insulates himself from the ordinary

classroom teacher and if he should wish to influence a teacher directly he
has to work through delegated authority.
The department head, although responsible to the head teacher for the
conduct of his department, cannot accomplish his work without the coopera
tion of his subordinates.

On the one hand, the department head probably

understands and sympathizes with the orientation of his subordinates, while,
on the other hand, he is faced with organizational demands which press him
towards bureaucratic procedures.

The department head, having an overall

view of the needs of the department and of its place within the total
school programme, tends to become more concerned with organizational values
which emphasize order, coordination and other aspects of the needs of the
school.

He becomes more bureaucratic, while many of his teachers remain

academically and professionally oriented.

A common consequence, suggested

by Goode (1960) is the development of considerable role strain.
In a large secondary or grammar school the maintenance of standards
and the coordinating of activities has led to increased centralization and
bureaucratization.

A smaller primary school, with less specialization,

exhibits a much more simplified authority structure.

The authority pyramid

is very broadly based, since the 'total' responsibility for each pupil's
education normally rests with the single class teacher.

The flow of infor

mation in this structure is often less distorted, and may be supplemented
by a very efficient informal system of communication.

The Concept of Office
The third key element of Weber's bureaucratic structure refers to the
roles of the members of the organization being explicitly established in
the form of offices.

The concept of office defines that type of role which

is highly detachable from the person who occupies it.

Offices tend to be
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established independently of specific individuals, and remain in existence
unless explicitly modified or terminated by the organization.

Recruitment

to an office is based on merit and competence, rather than on political,
family or other connections.

The appointment of an official to a position

is dependent on the possession of some specialized, technical qualifications
which are obtained outside the organization.

The organization specifies

what knowledge and skill the job holder must have and what norms he must
exhibit.

It can then establish recruiting and selection procedures to

screen applicants in terms of those position requirements.

It can be

argued that the school as an organization displays, at least in rudimentary
form, this bureaucratic characteristic.
The careers of school teachers likewise have many of the attributes
of the career of Weber's ideal-type bureaucrat.

The teacher's career is,

for the most part, full-time, lifelong and pensionable.

Due to a secure

income source in education, the teacher can be given greater security of
appointment than an employee of an institution whose income must be earned
to assure continuity of revenue finance.

Teachers can be transferred from

one role to another, as opportunities arise, but unless either the organ
ization is subject to policy redundancy or the individual teacher is found
guilty of gross misconducts or incompetence, he will not be dismissed from
the organization.

This lends a certain stability to schools and acts as a

brake on rapid oscillatory adjustments within the system.
The degree of security of employment in the education system as a
teacher is given by the employment contract.

It indicates, either

explicitly or implicitly, the kind of work the individual office holder is
expected to do, the role he will occupy to begin with, and the conditions
of his employment, including his remuneration.

The teacher's contract

entitles him to retain a role somewhere in the education system, allowing
for a transfer of roles or progression upwards to a higher level in the
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organization.

Upward mobility often requires a teacher to leave the class

room for an administrative role within the organization.

This pattern of

career mobility tends to create a division between those who teach and
those who do not.

There is a clear distinction between those whose main

work is within a classroom and those whose main work lies outside the
classroom, both in job demands and job status.
We can detect a potential strain between the definition of the teacher's
role as an office and the nature of the functions allocated to it.

The

affectively neutral interaction with clients, as character!'zed by the
bureaucratic model, is in conflict with the nature of teaching as it tends
to particularize the student-teacher relation through the development of
interpersonal bonds.

The persisting relations between teacher and student

would appear to be necessary to the massive form of socialization which is
required in bringing students from childhood to adulthood.

The inter

personal bonds which develop over longer periods of time may both legit
imize the technical competence of the teacher and provide him with powerful
affective resources useful in motivating and sanctioning students.

Standardization of Procedures
The fourth characteristic of Weber's bureaucratic model relates to
rules of procedure.

Involved here is the assumption that rationalized

activities are necessary for school functioning.

Rationalization appears

to be essential in the school system because of standards.

The school

system sets a minimum level for student accomplishment so that all
students, by the time they leave school, must have acquired rudimentary
competence for adult citizenship.

Students also are to be prepared for

differential roles, most notably in the occupational sphere.

Categories

of graduates thus display varying kinds and degrees of acquired competence,
but within each of these categories, their preparation must again reach at
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least a minimum standard.

To provide services which have uniform outcomes

means that the school system must devise consistent methods of assessing
the ability of its students at various stages of their school careers, and
consistent procedures for socializing them according to these assessments.
An index of standardization might include measures of compliance with
standard lesson plans and curriculum guides, and the uniformity of tests
and textbooks in use in the system.
Although teachers frequently complain about the constraints of rules
of procedure, the standardization they are designed to stimulate can
increase their power if they are in otherwise insecure positions subject
to the caprice and arbitrary judgements of administrators.

If a teacher

knows the prescribed course of action and the policy on a particular issue,
he is at once protected from the whim of his superior.

Rules of procedure

may actually permit him to make demands which he could not make in the
absence of such policy.
Rules, regulations and procedures in a school can vary from highly
stringent to extremely lax.

A large proportion of the communications that

come into a school can be handled by formalized procedures.

In contrast to

these pre-programmed procedures, are the cases in which the teachers must
use their own discretion in deciding what to do.

In using his own discre

tion, the teacher must base his decisions not only on the guidelines which
he brings to the situation from his own training, but also on the organiza
tional needs for the fulfillment of its tasks.

The degree of congruence

between these two sets of guidelines is the consequence of appropriate
formalization.
Formalization, as a process by which the organization sets the rules
and procedures and the means of ensuring that they are followed, is
designed basically to do the same thing as professionalization.

Profession

alization can be regarded as a nonorganizationally based means of doing the
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same thing.

The teacher, through his training, has internalized the norms

and standards and required behaviour, and, to that extent, it could be
argued that his work is pre-programmed.

Consequently, teachers appear to

be subject to both the standardizing techniques of formalization and
professionalization.
The behaviour of the pupils in a school is regulated primarily by the
system of control generated by the bureaucratic social structure.

In

particular it regulates the social conditions of their formal learning
process; what they are taught, by whom they are taught, where and when they
are taught.

To a lesser extent the pupils behaviour outside the classroom

may be regulated by clearly formulated school rules, codified procedures
relating to absence and lateness, the use of forms and written communica
tions.

The breaking of rules or failure to follow a correct procedure may

result in the operation of a set of codified sanctions.
In the operation of an efficient bureaucratic organization it is not
possible to break rules or change procedures on the basis of the nature of
the personal relationships between unequals in authority.

A head teacher

who allows certain pupils or teachers to flout rules on the basis of some
special personal relationships they have with him may find his bureaucratic
authority no longer legitimized by other pupils and teachers, and that the
whole elaborate structure of his school is seized with dysfunction.

Non-Bureaucratic Elements in School Structures
With the possible exception of the small private school that rejects
examinations and, so called 'traditional' teaching techniques, all schools
have some bureaucratic features, and the authority of all head teachers has
a bureaucratic component.

No organization, however apparently bureaucrat

ized, can function unless some non-bureaucratic elements are present.
Other character!stics arise, partly from the social and psychological needs
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of the members of the organization, partly because the regulations and
rules of procedure are never complete in themselves, and partly because of
the traditional and charismatic nature of the leadership.
Traditional and charismatic authority, discussed earlier in this
chapter, express themselves in different kinds of social structures, which
may complement the bureaucratic structure of the school.

Traditional fea

tures are symbolized by those modes of behaviour that the school attempts to
induct its pupils into.

The use of distinctive badges and ties for members

of school teams symbolizes the importance the school places on those activ
ities, and modes of behaviour implied in 'sportsmanship' and 'team-spirit'.
Certain cultural values are symbolized by the plaques of scholarship
winner's names, indicating the value the school places on learning and
academic achievement.

Perhaps the school assembly illustrates best the

traditional elements in the school.

It is a display of the authority rela

tionships within the school, with the head teacher on prominent display
while teachers, prefects, and pupils are placed separate but distinct.

The

routinized pattern of the ceremony emphasizes the continuity of the auth
ority patterns from week to week.
The head teacher who evokes tradition as legitimation is likely to
support a system of prefects to act as general models of school accepted
behaviour and agents of social control.

The passing of some of his auth

ority to these prefects may be symbolized by the traditional awarding of a
badge or be as part of an induction ceremony.

Support is also inclined

toward a house system, even where the basis of the pupil's allegiance to
the house is largely fictional.

Since the legitimation for this type of

structure is largely traditional, it is more likely to be found in older
established schools.

Head teachers of new schools may try to establish a

spurious set of traditions by the imposition of an elaborate system of
empty rituals.

Here the attempt is to create a separate identity for the
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school, and to imply that although the authority of the head teacher is
new, its continuance is assured.
Social structures, based on an expression of charismatic authority,
are not readily identifiable in the schools.

Charismatic authority, based

on the personal characteristies of a particular power holder, is limited in
that the influence of personal qualities must be direct between 'leader'
and 'follower', and cannot be mediated by others.

The charismatic head

teacher seeks the emotional approval of all his role-relations; his staff,
his pupils and their parents.

Because his power depends on personal

influence he will try to interact with them as frequently as possible.
Charismatic head teachers are consequently likely to be most effective in
small schools.

Social control within his school will depend on the use of

appeal, reason, the manipulation of approval and degree of positive
response, all face to face techniques.
Many school structures, although fundamentally bureaucratic in struc
ture, may exhibit traditional or charismatic characteristics in some form
or another.

Most established schools have a heritage of unique ritual and

tradition and a distince cultural element that is bound up in that ritual.
However, the continuous review of our social values means that the trad
itional elements of our culture are now more often questioned and sometimes
rejected.

Parents, as a source of legitimation for the head teacher's

authority, have increasingly approved the kind of structure which appears
to allow their children to have as happy and successful a school experience
as possible.

The head teacher is often caught between the wishes of the

parents and the demands made on the school by our traditional and bureau
cratic work structure.
The operation of bureaucratic principles in a school, based on
expertise and legal authority, is in apparent conflict with the operation
of professional principles.

The issue is one of the maintenance of
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professional discretion and colleague judgement against the criteria of
standard procedures and the judgements of superiors.

Demands for unifor

mity of school standards and outputs and the long time span over which
cohorts of pupils are trained press for rationalization of activities and
thus for a bureaucratic basis of organization, while the nature of the
teaching task seems to press for a professional mode of school organization.
The nature of the teaching task varies according to the age level of
the pupils being instructed.

Parsons (1959) argues that in primary class

rooms the achievement criteria form a diffuse combination of cognitive and
moral standards, rather than the specific quality of achievement.(P297-318)
These standards provide the teacher with considerable latitude for nurturant interaction with her pupils and in fact she functions as a combined
mother-surrogate and instrumental leader for the classroom group.

On the

other hand, the emphasis in secondary school classrooms is on the quality
of achievement, and students are differentially evaluated to the specific
nature of their academic accomplishments.

In this situation the teacher is

more purely the instrumental leader of the classroom group and more distant
and uni versa!iStic in interaction with students.

Neagle (1956) and

Wilson (1962) claim that this causes dilemma for the teacher.

The teacher

is required to be both interested and disinterested, concerned and yet
disengaged.

Teaching demands affective bonds between teacher and student,

yet the teacher must also judge the accomplishments of his students
impersonally.

As Bidwell (1965) suggests:

"the art of teaching, in other words, is at once compatible
and incompatible with the bureaucratic setting". (P.993.)
Washburne (1957) indicated the popular concept of pervasive conflict
in schools between the professional status of teachers and their hierarch
ical subordination.

We may suspect that as the relative power of differing

cadres of school personnel shifts, the scope of acceptability of the
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various forms of authority in the school, and its salience for school
administration, may also shift.

Schools presumably will function differ

ently and present different administrative problems if their professional
staffs form a solidary colleague group, or remain segmentally involved in
bureaucratic offices, interacting primarily through formal channels of
work.
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THE MANAGERIAL SYSTEM
Following Parson's (1960) breakdown of the hierarchical aspect of a
system of organization according to functions or responsibility, we next
study the 'managerial' level.

The complex technical functions of the

school are controlled and serviced in various ways and at a variety of
levels by a higher-order organization, sometimes called an 'administration'.
In contrast to the technical or operating level of the individual school,
this managerial level contributes to the generalized capacity of the system
to carry out its objectives.

In the education system in Northern Ireland

this managerial level is represented by the regional Education and Library
Boards.
The relations between such a managerial system and the technical
system can be divided into two categories:

mediation between the organiza

tion and the external situation, and 'administration' of the organization's
internal affairs.

The two main foci of the external responsibility can be

seen as mediation between the technical organization and its clientele, and
procurement of the resources necessary for carrying out the technical
functions.

The administration of the organization's internal affairs is by

no means simply a one-way relation.

Most administrative personnel at the

Education and Library Board level are only partially competent to plan and
supervise the execution of the technical operations.

The administrators

present specifications to the technical subsystem, but vice versa, the
technical staff present 'needs' which in a way constitute specifications to
the administrators.
It would appear that an Education and Library Board faces two major
functional problems.

One of these is the coordination of the instructional

activities of classroom teachers and individual schools in such a way as
to maximize the sequential articulation of these activities and ensure
reasonable uniformity of outcomes.

The other is the maintenance of
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sufficient latitude vis-a-vis the public constituency and the school for
the exercise of professional judgements regarding what procedures are best
adapted to the educational outcomes.

It could be argued that coordinative

problems in school systems should encourage the rationalization of proced
ures.

The distinctive structural arrangements of the Boards can be viewed

as an adaptation to the exigencies of coordination.

The autonomy of class

room teachers and individual schools is the chief structural source of
difficulties of coordination.

Findings by Gross and his colleagues (1958),

suggest that as the exigencies of coordination increase, Board and offic
ials' attitudes tend to shift toward favourabi1ity to rational procedures.
This would suggest a bureaucratic structure at the managerial level, where
administrators enjoy a legitimate base from which to exercise the authority
of office.

By examining the structure of the Education and Library Board

we can verify the existence of bureaucratic features as identified by Weber
in his ideal type bureaucracy.

Principles of Effective Organization
Every organized human activity gives rise to two fundamental and
opposing requirements:

the division of labour into various tasks to be

performed and the coordination of these tasks to accomplish the activity.
The structure of an organization is defined by Mintzberg (1972) as:
"the sum total of the ways in which it divides its labour
into distinct tasks and then achieves coordination among
them".
On examining Education Boards we can identify four bases for grouping tasks
into units, and units into larger units.

These are grouping by work

process and function; grouping by knowledge and skill; grouping by place;
and grouping by clientele.
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Grouping by work process and function entails the division of labour
on the process or activity used by the worker, and its basic function in
the organization.

Functions such as the purchasing of supplies, the main

tenance of buildings, and the payment of employees are each performed by
separate units.

The four basic functional groupings of the Education and

Library Board are the Education Department, the Library Department, the
Architects Department, and the Administrative Department.
Grouping by knowledge and skill is closely related to grouping by
process and function.

Within each functional grouping, positions are

grouped according to the specialized knowledge and skills which members
possess.

Thus, in the Education Department, we can locate education

officers, educational psychologists and education welfare officers, each
with their own particular specialized knowledge.

In the Architects

Department we find not only architects but building engineers, electrical
and mechanical maintenance officers, and grounds maintenance officers.
Similar specialist positions exist in other departments where positions
were grouped on the basis of knowledge and skill.
Grouping by place entails subdividing the activities of the organiza
tion and delegating the responsibi1ity for these activities to regional
offices.

Each Education and Library Board is itself evidence of the

regional subdivision of the overall education service for the country.
Within each Education Board further subdivision by place takes place.
Individual schools are provided in different parts of the Education Board's
region, designed to serve the education needs of the population in the
immediate and surrounding catchment area.

The Youth Service, the Welfare

Service, the School Meals Service, the Library Service and the Building
Maintenance Service are also divided into regional offices.
The fourth basis for grouping the tasks of an organization into units
is grouping by clientele.

Grouping by clientele facilitates dealing with a
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particular sphere of the organization's public.

The Education Board

provides schools with a particular type of pupil/client in mind.

These are

schools for the very young children, schools for children with physical
disabilities, schools for pupils under eleven years of age, and schools for
pupils over eleven years of age.

Even within these broad groupings of

clientele there are often further subdivisions based on the pupil's sex or
religious belief.
The notion of grouping by purpose, process, place or people, like
many neat categorization schemes, has its own gray areas.

Simon (1957) is

especially severe on the 'ambiguities' of the terms, arguing that the same
group can often be perceived in different ways. (P.28-35.)
most noticeable between purpose and process.

Ambiguities are

Professionals in the

Education and Library Board such as accountants, psychologists or archi
tects are differentiated by their specialized knowledge, but are also
differentiated by the work process they use.
to be grouped on these two bases concurrently.

Consequently this leads them
From the organization's

point of view, the whole organization can be thought of as a clientele
grouping, while from society's point of view the organization can be seen
as performing the particular function of providing an education service.
The organization structure of the Education and Library Board, as
illustrated in Figure 3, is what has been traditionally described as an
'organizational chart'.

While the organizational chart does not show

informal relationships, it does represent an accurate picture of the
division of labour, showing at a glance what positions exist in the organ
ization, how these are grouped into units, and how formal authority flows
among them.

This represents what Van de Ven (1976) appropriately refers to

as the 'skeletal configuration' of the organization. (P.64-78.)

Structural Complexity
By examining the skeletal configuration of the Education and Library
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Board (the South-Eastern) we see that the organization exhibits interesting
forms of complexity.

The various divisions differ markedly in size, rang

ing from five employees in the transport division to over twenty-five in
the educational welfare division.

The educational welfare division has

seven separate hierarchical levels, while the legal division has only one
legal specialist with three senior administrators as superiors.

Since

variations in degree of complexity are found in the organization of the
Education and Library Board, theissue of complexity is worthy of some
discussion.
The three most commonly identified elements of complexity, discussed
in the previous chapter, are horizontal differentiation, vertical or hier
archical differentiation, and spatial dispersion.
Horizontal differentiation has been achieved in two basic ways.

The

first approach is evident by the number of professionals in the organiza
tion who are given a rather comprehensive range of specialist activities
to perform.

Teaching, psychological testing, legal advice and architect

ural planning are carried out by professionals who are given the respons
ibility and authority to carry out the tasks to their completion.

An

alternative approach is evident in divisions of the organization which deal
with more routine tasks.

In such cases the tasks are broken down into

simpler uniform tasks and assigned to non-specialists to perform.

The

nature of the task is of great importance since it is the routine and con
sistent task that is most amenable to this type of differentiation.

Much

of the work of the finance division, purchasing division and transport
division is organized on this basis of differentiation.
These two approaches to horizontal differentiation appear to have
very similar roots since both are concerned with the division of labour
within the organization.

The critical difference between the approaches

appears to be the scope of the ultimate tasks of the organization.

They do
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not represent alternate ways to organize for the same task but rather they
occur together within the same organization.
The second commonly identified element of complexity, vertical or
hierarchical differentiation, involves the important assumption that auth
ority is distributed in accordance with the level in the hierarchy, that
is, the higher the level, the greater the authority.

Pugh (1968) suggests

that the vertical dimension is evident by the number of job positions
between the chief executive and the employees working on the output.
Hall (1967) used the number of levels in the deepest single division, and
the mean number of levels in the organization as a whole, as indicators of
vertical differentiation.

Figure 4 illustrates the 'depth' of the salaries

unit and the educational welfare units of the Education and Library Board,
clearly portraying the vertical dimension of structure.
The third element of complexity, spatial dispersion, is a relatively
simple concept to operationalize.

It refers to the number of spatially

separate places in which members of the organization are employed.

Thus,

we find teachers, educational welfare officers, youth officers, maintenance
officers and educational psychologists dispersed to areas under the Board's
jurisdiction to carry out their function in that immediate area.
These three elements of complexity aforementioned obviously vary
together in the Education and Library Board organization.

Effectiveness in

providing an education service cannot be achieved through following one
organizational model only.

There appears to be no single best way to

organize for the purpose of achieving the highly varied goals of the organ
ization.

Particular combinations of goals and activities within particular

kinds of environments do call for particular organizational structures if
effectiveness is a major criteria for the organization.
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Coordination
The various units or divisions of the total organization, based on
the elements of differentiation just discussed, create a need for overall
supervision and coordination.
the sum of its parts.

It is axiomatic that the whole is equal to

However, in dividing up any ‘whole1 we must be cer

tain that every part is accounted for.

A task cannot be subdivided into

the obvious component parts without great danger that the central design,
the organizational objective, will be lost.

If subdivision of tasks is

inescapable, coordination becomes mandatory.
There is however, no one way to coordination.

Experience shows that

it may be achieved in two basic ways, by organization and by the dominance
of an idea.

Coordination by organization is achieved by interrelating the

subdivisions of work by alloting them to men who are placed in a structure
of authority, so that the work may be coordinated by orders of superiors to
subordinates, reaching from the top to the bottom of the entire organiza
tion.

Coordination by the dominance of an idea is based on the development

of intelligent singleness of purpose in the minds and wills of those who
are working together as a unit, so that each worker will, of his own accord,
fit his task into the whole with skill and enthusiasm.

These two principles

of coordination are not mutually exclusive, in fact, no enterprise is really
effective without the extensive utilization of both.

Authority System
Organization as a means of coordination requires the establishment of
a system of authority.

Authority in an organization is an attribute of a

role which gives the incumbent the right to exercise power within socially
established limits, and to apply to others positive or negative sanctions
depending upon the quality of their performance of their task.

Authority

could be seen as the institutional transformation of power channelled and
limited within a social system.
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The system of authority in the Education and Library Board is
essentially hierarchic.

As is evident from the organizational chart, the

top executive is the Chief Education Officer, who can be regarded as the
only generalist in the structure with a perspective broad enough to see all
the functions in terms of the overall objectives.

Virtually everyone else

in the authority structure is a specialist, concerned with a single link in
the chain of activities that produces the outputs.
Since the major role of the Chief Education Officer, and his deputy,
is coordination of the activities of the organization, it should be noted
that the four principles for grouping the organization's tasks play an
important role.

It was observed that the four processes of organization by

purpose, process, place and client are all evident in the structure of the
Education and Library Board.

Consequently, the role of the coordination

differs with each process of organization, and becomes more complex when
the organization is built on multiple bases of departmentalization.
Grouping activities on the basis of purpose creates a need to ensure
that the major purposes are not in conflict and that the various processes
which are used are consistent.

This also necessitates seeing that the

education service, as it reaches areas of the community, is appropriate,
rational and effective.

Since process is the basis on which some work

units are established, the coordinator has to see that the work methods,
which are well standardized on professional lines, are coordinated and
timed to produce the results and render the services for which the
Education and Library Board exists.

Organization by place has led to much

decentralization of the Board's services and the Chief Executive not only
has to see that the activities are coordinated locally and fit the locality,
but has to see that each of the Board's services makes use of the standard
techniques and that the work in each regional area is part of the Board's
general programme and policy.

In the interests of sequence and uniformity,
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the chief executive officer must coordinate the spatially dispersed subunits
of the system.

Finally, organization of the Board's services according to

clientele creates a need to routinize the movement of pupils from one unit
to the next one.

As the roles for which pupils are educated have become

more complex and specialized, and pupils remain in school for longer periods
of time, the coordination of activities so that they are coherent and
sequential becomes more and more vital to the system.

Modes of Authority
The form of authority used by the chief executive, the Chief Education
Officer, varies in its effectiveness according to the type of conformity
sought, and the kinds of personnel over which the authority is exercised.
The actions of the chief executive toward his own central office staff and
toward his principals and teaching staff may be quite different.

Where the

chief executive acts as the classic Weberian bureaucrat, basing his auth
ority on the acceptance of rules which are considered legitimate, there is
a general acceptance that this is the rational basis for authority in a
bureaucratic organization.

However, the presence of professionals in the

organization poses an interesting issue.

Authority based on legitimacy or

office in many cases needs to be supplemented by factors such as competence
or human-relations skills.
Weber suggested that professional authority and bureaucratic authority
are two distinct types, but with much in common.

He implied that profess

ional authority, rooted in expert technical knowledge, and bureaucratic
authority, rooted in a hierarchy of offices with legitimate claims to dis
ciplined compliance, tend to occur together,

however, professional auth

ority rests on the certified superior competence of the expert, while
bureaucratic authority rests on the legitimate power of command vested in
an official position.

Superior knowledge is not required for bureaucratic
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authority, whereas it is essential for professional control.

A combination

of professional and bureaucratic authority is the requisite for control of
an organization with a combination of professional and non-professional
employees.

The problem facing a Chief Education Officer may be one of

segregating official and colleague authority in dealing with professional
and non-professional staff and we can observe in a complex school system
multiple, discrete hierarchies of professional and non-professional
personnel, each of which flows from the chief executive's office.
The dilemma of combining professional and administrative authority
in the Education and Library Board is resolved by dividing the responsib
ilities to some degree so that the major goal activities are to a large
extent controlled by the professionals, the means activities by the admin
istrators, with the whole structure supervised by the Chief Education
Officer who has greater administrative skills and authority than the
average professional, but more professional authority and competence than
the average administrator because of his professionally oriented exper
ience.

Having a professional educator at the head of the organizational

structure means that professional activity is recognized as the major goal
activity, and that the needs of the professionals in the organization's
employment will be more likely to receive understanding attention.

On the

other hand, having had administrative experience, he knows how to keep the
organization integrated by giving the right amount of attention to the
various organizational and secondary needs.
The Chief Education Officer, being the 'generalist' in the organiza
tion, delegates specific responsibilities to divisional specialists.

These

are represented by the two Senior Education Officers, a Chief Librarian, a
Chief Architect, and a Chief Administrative Officer.

Each can be regarded

as a divisional 'manager', to whom power is delegated from the Chief
Executive.

The division managers appear to have three main tasks.

One is

135

to handle the disturbances that arise between the workers in their unit or
department.

While standardization of procedures takes care of most of the

operating interdependencies ambiguities inevitably remain, which give rise
to conflicts.

A second task of the divisional manager is to work in a

liaison role with the analysts of the organization, the accountants,
personnel staff, planners and others, to incorporate their standards into
the operating units.

Thirdly, there is the task related to the spokesman,

disseminator, and resource-allocator role.

This entails supporting the

vertical flows in the structure, aggregating the feedback information up
the hierarchy and elaborating the action plans that come back down.

Standardization of Procedures
Strategy in these divisions clearly emanates from the strategic apex
of the organization, where the perspective is broad and the power is
focussed.

The strategy, once formulated, is sent down the chain of auth

ority for implementation, elaborated first into programmes and then into
activity plans.
rationalized one.

The system of strategy making is intended to be a fully
All of the decisions of the organization are meant to

be tied into one tightly integrated system.

Exceptions flow up the chain

of authority, to be handled at the level at which their impact is contained
in a single unit, ultimately at the strategic apex if they cut across major
functions.

In turn, the resulting decisions flow down the chain of auth

ority for implementation, in specific contexts.
Standardization, as an instrument of control, appears to have two
markedly different sources.

Within the administrative division where such

matters as accounts, personnel, purchasing and transport are dealt with,
standardization is achieved by the enforcement of standards through
authority of a hierarchical nature.

In divisions such as the Education or

Architects' departments there are many professionals whose work standards
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originated outside the organization in universities and training institu
tions.

The power of expertise is predominant and the nature of the work

does not lend itself to measurement and standardization.

Although the

procedures used by the professionals are difficult to learn they are, none
the less, well-defined procedures.
both complex and stable.

This results in an environment that is

It is complex enough to require the use of

procedures that can be learned only in extensive formal training programmes,
yet stable enough to enable these skills to become well defined, in effect,
standardized.

It can be argued that since the professional may repeat the

same complex programme time after time, they produce standard outputs for
contingencies that can be predicted.
Standardization of work or skills as a means of coordinating effec
tively the activities of the organization is a loose coordinating mechanism
at best.

It fails to cope with many of the needs that arise in a large

organization.

There is, first of all, the need for coordination between

the professional and the support staffs.

To the professional there is a

simple solution to this - he gives the orders.

However, this only catches

the support staff between two systems of authority pulling in different
ways.

The vertical power of hierarchical authority in his own department

pulls one way, while the horizontal power of professional expertise pulls
the other.
Perhaps even more severe are the coordination problems between the
professionals themselves.

Specific professional activities, complex in

execution and vague in results, are difficult to control by anyone other
than the professionals themselves.

Too much control of the professional

work by 'external' administrators can lead to formalization of the struc
ture and forcing the professionals to satisfy the standards instead of the
clients.

Since coordination of the professional's work is desirable, this

falls to the professional in the department with the greatest experience
and expertise.
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The hierarchical authority structures of the professional divisions
and the support divisions reflect the bureaucratic and professional systems
of control.

As is evident from Figure 5, an organigram of the Finance

Division and the Educational Psychology Division, the presence of profess
ionals in the Psychology Division produces a shallower hierarchical struc
ture than the tall structure of the Finance Division.

The authority struc

ture of the latter is typical of the hierarchical bureaucratic organization.

Employment of Officials
It is fundamental to a bureaucratic organization that its functions
are performed in occupational roles by people who are employed by it
through a formal or informal contract of employment.

Parsons (1958) views

the contract of employment as:
"a special case of the settlement of terms for the selling
of a service.

Its distinctive feature is that the service

is performed in the context of organization, and the
'customer' is the organization in a managerial capacity". (P.57.)
The employment contract indicates, either explicitly in writing or implic
itly in terms of practice and precedent, the kind of work a person is
expected to do, the role he will initially occupy, and the conditions of
his employment, including his remuneration.
employment contract is however, very limited.

The efficacy of the
As Commons (1924) makes

clear, the labour contract is not really an enduring commitment of the
employee, since he is free to leave his job if he so wishes.

Neither is it

such a commitment on the part of the employer, unless tenure provisions or
union agreements specifically prohibit dismissals at the employer's
discretion.

(P.284.)

The employment contract represents the recruitment or first phase of
a career cycle with the organization.

The second phase is one of
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transition.

Whether through formal instruction or initial experience, it

involves learning how to play occupational roles.

New members to the

organization must be socialized to acquire the appropriate meanings and
values of occupational cultures.

The final stage of a career cycle is the

mature phase of occupational life.

The analysis of career patterns in this

stage tend to focus upon either vertical or horizontal movement.
The position or office to which an individual is appointed in the
organization is normally distinguished from other positions by a title such
as head teacher, education officer, or professional assistant, and by the
physical setting within which the incumbent operates:

the teacher in the

classroom, the caretaker in his boiler-room, or the head teacher in his
study with a name-plate on the door.

Positions are also defined by the

social and educational attributes required to occupy the position; by
psychological character!sties such as temperament or intelligence; and by
the relationship to other people or positions.

Organizational Roles
Associated with every position in an organization is a set of expec
tations concerning what is appropriate behaviour for a person occupying
that position, and these 'appropriate' behaviours comprise the role assoc
iated with the office.

In order to differentiate the two terms position

and role, one might say that a person occupies a position but performs a
role.

A role is the dynamic aspect of a position.
Each role incumbent is expected to perform certain kinds of functions,

and to act in certain specific and differentiated ways in his relations with
the persons with whom he interacts.

The role expectations must be oriented

towards maximizing the probability of achieving the goals of the organiza
tion.

The role is linked with the position and not the person who is only

'temporarily' occupying that position.

However, as each person occupying a
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position brings his own individual personality to bear on the role, actual
role performance may be thought of as a fusion of role expectations and
'self.

In this way, as Getzels (1958) points out, "each individual stamps

the particular role he plays with the unique style of his own personality".
(P.26.)
It is not the formal system alone which sets up role expectations.
Individuals and groups within the informal system also play a considerable
part.

The finer points of a role definition may be acquired only by a

perceptually sophisticated person able to read the cues and gestures and
subtle responses to one's first tentative steps in a role.

Each tiny cue

and response acts as a gentle shaper of the role incumbent's behaviour.
The intensity or narrowness with which a role expectation is defined can
range from 'strongly required1 at one end of the continuum to 'prohibited'
at the other.

About these extreme role prescriptions there will usually be

little doubt, but in the intermediate area of tolerated or permissive
behaviour the newcomer will need to explore his role in a cautious manner.
To the extent that the role incumbent conforms to the expectations for
his position, so he permits the other people with whom he interacts to ant
icipate his behaviour.

In this way, he enables them to respond adequately.

The school administrator is involved in a whole series of role relationships
where he interacts with the chief education officer, the inspectorate, the
staff of the school, the caretaker, the deputy head, the school secretary,
the children, the parents, the school management committee, and the comm
unity as a whole through its various interest groups.

Obviously, some of

the role expectations in these interactions are more directly and importan
tly involved than others.

Some will come from superiors and some from those

in peripheral positions.

It is clear from this example of only one position

in the educational organization that there exists a considerable potential
for differing, conflicting, and, sometimes quite incompatible role
expectations.
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Rules and Regulations
The degree of specificity with which particular roles can be defined
is in general inversely related to the status and responsibility that
adhere to the performance of particular functions.

The education officer

has a wide area of discretion in carrying out his duties, but his role is
typically defined to him in more detail than that of the university
professor.

The bureaucratic controlling system imposes rules and regula

tions which delimit the activities of the individual.

The specification

of how, when, and by whom tasks are to be performed can be rigid or loose.
The task being performed, the knowledge base from which task performance
emerges, and the nature of the personnel have all been shown to be related
to the degree of formalization.

Formalization, viewed by many as being a

source of behaviour rigidity and worker alienation, cannot really be viewed
as an evil or a good, but rather as an element of organizational structure
that varies, as it should, from situation to situation and over time within
any one situation.

Rules can dull an individual by an over-specification

of how he is to perform in an organization, but, at the same time, if he is
inappropriately guided by the organization by too little job specification,
his behaviour can have extremely negative consequences for the organization.
The degree of congruence between the rules that the organization needs for
the fulfillment of its tasks and the guidelines for his own behaviour that
the individual brings with him is critical in determining the appropriate
degree of formalization.

These personal guidelines can obviously vary in

terms of their strength, saliency and content within any occupational
grouping in the organization.

Whether a person is professional or not, his

amount of previous training and experience is probably a major factor in
determining how self-guiding he can be.
The staff at the Education and Library Board must be given guidelines
within which they work so that overall coordination of the work can be
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achieved.

For example, instructions are given on the provision of data as

requested by the Department of Education - attendance statistics, teacher
numbers, etc. where information is required in a prescribed form and there
must be machinery which ensures that those who are concerned receive
information regarding department regulations.

Communication is important

at divisional level within the Board where the personnel officer may be
involved with non-teaching staff, or the finance officer with a sub
committee chairman.

There are rules and procedures that ensure that this

information is properly disseminated and action taken by the right person
at the right time.
The rulings just mentioned deal with action which has to be taken on
a matter, but some of the rules and procedures are designed to eliminate
confusion.

It is important for the chief education officer and senior

members of his staff to know what is happening in the Board as a whole.
This is achieved by an additional copy of all letters being produced being
circulated to the senior staff for their information.

If this is too

cumbersome, then regulations are circulated among the various divisions so
that uniformity of decision and consistency of action is maintained.
There are many minor matters on which guidance is needed with the
Board.

There is often a set form in which complaints may be recorded,

there are regulations as to who may sign letters - to the public, to
councillors, to the Secretary of State and government departments.

The

form of the letter itself must be uniform, so that a member of the public
receiving a letter from different sections is not confused by different
forms of address.

The prescriptive language has merged into documents

which, though not strictly regulations, give advice and information which
certainly influence procedures.
These rules and regulations, though not initially designed to prog
ramme the work of the individual employee, do in fact ensure that his
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actions are uniform and consistent with the expectations of the organiza
tion.

On a much wider scale, there are numerous regulations relating to

education which explain the powers and duties devolved upon the local
Education and Library Boards.

The complexity of rational regulations is

reflected at local level where, to avoid confusion, regulations can be
totally prescriptive with a view to achieving uniformity of practice within
the Board's area.

Such lucidity and uniformity are particularly important

where the public are involved.

The actions of the Board must be comprehen

sible to the people it serves and ensure fair and equitable treatment to
them all.
Within the Education and Library Board there are many trades and
professions besides teachers.

The general conditions of service of these

employees will have been fixed by a national agreement, but within these
broad principles there is wide scope for local decision.

There is latitude

at local level for regulations on such things as teacher's bursaries for
in-service training, attendance at courses, leave of absence and pupil/
teacher ratio.

Regulations concerning non-teaching staff are subject to

the same scope for local discretion.

There is a group of simple adminis

trative regulations peculiar to the Board, which amplify or complete broad
national or provincial policies.

These regulations are necessarily

numerous and those mentioned here are just a few examples.
Certain aspects of the education service call for quite specific
procedures in order to fulfill the statutory duties of the Education and
Library Board.

Procedures have been developed to deal with buildings,

financial assistance to students, curriculum and course control, allocation
of children to schools, transfer of children from one school to another,
medical records, school attendance, to name but a few.
The rules, regulations and procedures of the Education and Library
Board ensure that not only are national policies operated uniformly, but
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also that within individual Education Boards administration is fair and
effective and clearly understood by those who are directly affected by it.

Records and Statistics
The Education and Library Board, like many other public service
departments, tends to collect and maintain a great profusion of records and
statistics.

Records are, loosely, the stuff that data is produced from and

statistics can consist of anything from an agglomeration of more or less
unprocessed data to a collection of useful and carefully presented informa
tion.

This data and information may be financial or non-financial.

A high

proportion of it is required for management purposes both locally and
nationally and many of the records and data are used for both financial and
non-fi nancial information.

For example, returns of teaching staff and

pupi1/teacher ratios and the size of teaching groups which is non-fi nancial
information relating to the standard of educational provision.

This same

data, however, coupled with budgetary control processes, will produce
information on the average salaries of specific groups of teachers and unit
pupil costs.

The combination of this non-financial and financial informa

tion will influence staffing policies and assist management in the deter
mination of policy options for future years.
There is such a wide variety of statistics and records produced in
the Education and Library Board office that an attempt to catalogue them
would be unwise.

However, it is possible to distinguish broad purposes for

which records are maintained and information prepared.
Many records must be maintained for purposes of day-to-day adminis
tration, much of this being done within the individual schools themselves.
Staff, student and pupil records are required for a whole range of needs
related to the management of the institution itself as well as centrally
by the personnel division.

Where fees are chargeable they must be assessed
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and invoices.

Meals must be paid for and free meals recorded, much of this

work being performed at local school level, subject to the Board's financial
controls and audit.

Records of births, age groups of pupils in schools and

under school age, records and forecasts of completion of housing projects
and of population movements, and records of school accommodation under con
struction or planned, are required for year-by-year decisions about
admissions to schools as well as for decisions relating to the Board's
capital programme of building.

Records of commitments under headings of

capital and revenue expenditure are maintained for budgetary preparation
and control.
Many of the records kept by the Education and Library Board provide
information necessary for performance review.

The need for information for

the monitoring of performance arises not only for management purposes, but
from political considerations.

The education system has a public duty to

demonstrate that its use of vast resources is reasonably efficient and
productive, and statistical data has its part to play in maintaining public
confidence.
At the beginning of this century Weber (1946) wrote,
"The management of the modern office is based upon written
documents, which are preserved in their original or draft
form".

(P.97.)

Much of the administrative work in the offices of the Education and Library
Board is undoubtedly founded on the 'processing' of such documents.
Official statistics and records are by nature 'objective' and in a large
organization officials tend to rely on this objectivity.

Routines are

carried out on the basis of the 'plain-fact' character of what records
depict.

Officials may have no material interest in the problems exhibited

in the records and their decisions on matters may be purportedly a faithful
reflection of the 'facts' rather than of their personal biases.

Thus
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Weber's spirit of 'formalistic impersonality' exists as an official's
interpretive rule, available for inferring the sense of activities accepted
as bureaucratic.

The 'Board'
The discussion of the structure of the Education and Library Board
has, to this point, been concerned with the traditional administrative
functions of the organization:

those directly responsible for administer

ing specific services to the public and those providing professional
support and common functions required by all service departments.

The

emphasis has been on the functions of the officers of the organization and
their clerical subordinates.

The approach by these professional officers

to the problems of finance, organization and administration may, however,
be influenced by the interplay between officers and members of the 'Board'
who bring their own distinctive outlook and the opinions of their
constituents.
The members of the Board represent the decision-making and executive
body of the Education and Library Board.

The Board can be seen as a media

ting structure between the affairs of the organization at the managerial
level and its 'public'.

The Board members are appointed for a term not

exceeding four years and are representative of several lay groups.

The

composition of the Board, as stated in Statutory Instruments 1972, is;
(1)

40% is representative of district councils - each council in the area
may nominate at least one member.

(2)

transferors of schools - the same proportion to 25% of the Board as
the number of pupils in controlled primary schools is to the number of
pupils in all primary schools.

(3)

maintained school representation - the same proportion to 19% of the
Board as the number of pupils in maintained primary schools is to the
number of pupils in all primary schools.
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(4)

35% of the Board is comprised of teacher representatives of grantaided schools, persons having an interest in the public library
service, plus persons interested in other services of the Board.

In the South-Eastern Education and Library Board this formula for Board
composition creates a Board with fourteen council members, six representa
tives of transferors of schools, two representatives of maintained schools,
and twelve co-opted members, whose appointment is by reason of their inter
est in the services for which the Board is responsible.

The Board elects

a chairperson and a vice-chairperson and draws up standing orders for the
conduct of its business which are approved by the Department of Education.
The Board appoints sub-committees to conduct much of its business and
typically these are for various functional aspects of the Board's respons
ibilities.

Some of these sub-committees are of a permanent nature, such as

the Finance Committee or Teaching Appointments Committee, while other comm
ittees are struck as the need arises.

Theoretical arguments may strongly

favour separate sub-committees for different areas of responsibility, but
in practice there appear to be grave defects in having too many.

The sheer

amount of time required to call, service and attend them is perhaps the
most serious weakness.
Decision making on important issues in education is inextricably
bound up with committee work.

One major factor in the success or otherwise

of a committee is the calibre of its chairperson.

The power of a deter

mined, ambitious and skilful chairperson is very considerable indeed.

His

function in the single meeting shows that his basic role includes all the
power needed to cover almost any extensions of it.

His function is to

keep order and to see that the business is completed.

The chairperson can

in practice speak whenever he wishes in a debate; he can initiate discuss
ion or close it; and he can decide what is relevant and therefore
admissable.

Beyond this, from time to time in a meeting, he may have to
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represent the members of the Board in a disagreement with the chief
executive officer, or he may represent one faction of the membership
against another.

He can control these realignments and may use this factor

to advantage.
Discussions of the chairperson's role inevitably involves reference
to that of the chief executive officer of the Board, the Chief Education
Officer.
power.

Acting as Secretary to the Board, he exercises considerable
He has the knowledge of the correct procedures, information about

the powers and terms of reference of the committees, and the continuity of
office to strengthen his influence.

Since it is the Secretary's responsib

ility to write the minutes of Board meetings and prepare the agenda items,
his potential power is increased.

The Chief Education Officer as Secretary

performs these duties and often adds the role of adviser on policy or
technical matters as well.

He is not usually in the position of simply

expressing a point of view at Board meetings but he will explain, advocate,
and give his reasons and frequently his ideas will be unchallenged since
they may be the only ones expressed.

The character!stic and most fruitful

role of the Chief Education Officer is to ensure that the committees are
constantly aware of the implications of the proposals they make.
Decision making by the Board needs a basis of information.

For

management purposes the most significant aspect of information is its
processing and use as a basis for policy decisions and future planning.
The amount of information put before the Board or a sub-committee on a
matter will depend not only on the members' wishes but also on the influ
ence of the officer responsible for the presentation of the information.
There are arguments for and against a lot of detailed information.

On the

one hand committee members need detailed information if they are to judge
whether or not proposals put before them are reasonable.
of a service shows up better in a detailed analysis.

Over-provision

On the other hand

148

the details of a complex matter can be confusing to members.

Too much

detail can also lead to over-estimating the needs of a project through
leaving safety-margins on many heads instead of a few.

A reasonable comp

romise is to have the simplest possible proposal, but with full supporting
information about its make-up for any members who want to probe more deeply,
and for administrative use afterwards.
The information collected on a Board matter can be a mere description
of what goes on or an adjunct of policy making.

Its value is minimal

unless it is communicated to those likely to be able to use it.

Opera

tional communications, designed to precipitate a decision, moves both
vertically and horizontally.
Vertical or upward communication has the twin purpose of informing
the decision making body properly and involving the employees lower down
the structure.
role.

The middle men in this pattern have a rather ambiguous

On the one hand they are needed to screen the Board members from

trivia or poor ideas, while on the other hand they can be a 'nuisance' if
they have the tendency to wish to appear to the Board members as the 'ideasmen' themselves.
Horizontal communication is not merely a matter of keeping everyone
in the picture, but is a major factor in coordination.

The education

system, overlapping departmentally, criss-crossing between central and
local agencies, inter-weaving with statutory and voluntary activities,
grows more complex and in need of coordination every day.

Freedom of move

ment to collaborate and communicate at the critical points of operation,
with less need for information to travel up the line before crossing to go
down again, is what is needed to produce a more efficient communications
system.
Although the decision making body of the Education and Library Board
has considerable potential power, the officials of the organization, who
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supply the Board members with their information, have a lot of influence.
This influence is especially apparent when a body of information must be
edited and summarized in order to make it comprehensible to the Board
members.

The recipient of the information, even if he possibly disbelieves

the facts that have been communicated to him, can rarely check their
accuracy unless he himself undertakes the summarization and assessment.
This gives officers who are in direct contact with the information consid
erable discretionary power.

It could be argued that the decision making

capabilities of the Board members may not be as crucial to educational
decisions as the control of the premises for decision making.

These

premises are to be found in the structure of communication, rules and regu
lations and standard programmes, selection criteria and, in short, in all
the structural aspects of the organization.

Management Committees and Boards of Governors
Sitting perhaps uneasily between the Education and Library Boards and
the head teacher and staff of the schools are the managing or governing
bodies of individual schools.

The argument for the individual managing or

governing body of a school is the desire to give an opportunity for the
involvement of local people in the running of the school which serves their
neighbourhood, and to bring local influence to bear on the one hand upon
the professionals in the business and on the other hand upon the more
remote education authority which is the agent of the central Department of
Education.
The powers of managing and governing bodies are set out in articles
of Government which require ministerial approval and so are fairly standard,
but also leave plenty of scope for variety of interpretation and practice.
They include, for instance, preparation of annual financial estimates, a
phrase that can be almost meaningless when the authority treats all schools
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according to formulae for staffing, books, stationary and materials.

The

governors may submit requirements in furniture and equipment, but these
will be considered centrally and the sums allowed are likely to depend on
an administrative estimate of need modified by available finance rather
than on the governors' requests.
to be the appointment of teachers.

The most substantial set of duties tends
The head teacher, of course, is always

present and can be very influential in making such appointments.

Managers

may also be responsible for the general direction of the conduct and
curriculum of the school, but this responsibility is bounded in practice by
the authority's responsibility for the general educational character of the
school and its place in the overall system, and by the head teacher's
control of internal organization, management and discipline.
The increasing and inevitable centralization of power in such matters
as admission of pupils, provision of furniture, equipment and materials,
and the traditional freedom of teachers to settle their own curricula, has
tended to leave governors with little specific to do except appoint assis
tant teachers.

Traditionally, the indefinable part of governing a school

has to do with pressing the claims of individual schools against the cent
ral authority.

However, per. capita allowances, organized schemes of main

tenance and quotas of teachers have long tended to diminish the signific
ance of this role.
The guidelines which are given to managing and governing bodies are
not strict regulations and are normally substantially modified in practice.
With such a generalized and variable basis it is not profitable to speak of
the relationship between members of such bodies and local authorities and
head teachers.

It is in truth a series of relationships, temporary allian

ces and regroupings.

The present arrangements for the management of schools

in Northern Ireland have a long and controversial history and reflect the
cumulative effects of legislation in 1923, 1930, 1947, 1968 and 1972.
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Broadly speaking there is a fundamental distinction between the
controlled schools (owned by the Education and Library Boards) and the
voluntary schools.

In the controlled sector the composition of management

committees differs with respect to the type of school.

In the case of the

management committee of a primary school not less than one-half of the
members are representatives of transferors and superseded managers (the
former owners who transferred the school to local authority control), up to
one-quarter are representatives nominated by parents of children attending
the school, and the remainder are chosen by the Education and Library Board.
For a secondary school the arrangements are similar, except that the
representatives of transferors and superseded managers are drawn from those
already appointed to the committees of the contributory primary schools.
For grammar, nursery and special schools, however, representatives of the
Board, the parents, and the Minister responsible for Education each
constitute one-third of the management committees.
In the voluntary sector the schools are with very few exceptions
either maintained primary or secondary schools, or grammar schools.

All

the former and most of the latter are managed by committees or governing
bodies up to one-third of whose membership consists of representatives of
the public interest, nominated by the Education and Library Board in the
case of maintained schools, and by the Minister in the case of most volun
tary grammar schools.

For maintained schools the remaining two-thirds of

the members are nominated by the trustees or managers.

For voluntary

grammar schools the remaining two-thirds of the members are nominated by
the interests controlling the schools.

Many of the voluntary grammar

schools are subject to special provisions arising from such constraints as
conditions of endowment, articles of association, charitable status,
organic links with Churches or Orders, and various Acts of Parliament.
Obviously the management committees and governing bodies of voluntary
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schools, both maintained primary and secondary schools and voluntary
grammar schools, where two-thirds of the members are nominated by the int
erests controlling the schools, have much greater legal authority for the
formulation of aims for such schools than those committees in the controlled
sector.

In those maintained schools which are Roman Catholic, which

constitute by far the majority, the preservation of the distinctive relig
ious character is guaranteed by the fact that the majority of members of
the Board of Governors represents the Catholic Church.

In voluntary grammar

schools there is a striking variety of provisions in their individual foun
dation documents, reflecting the individualism and sometimes the special
responsibilities which are the essential rationale for their voluntary
status.

The arrangements for financing and managing them are such that

their trustees and Boards of Governors have much more extensive responsib
ilities than their counterparts in the controlled sector.

The particular

arrangements and the forms through which they exercise their responsibil
ities differ in accordance with the individual constitutions.
It is clear that there are numerous dissimilarities in management
arrangements, both over the system as a whole and as between schools which
are similar in their educational role.

Moreover, these schools in the

controlled, maintained and voluntary sectors are very largely financed from
public funds, and in many respects the maintained schools are serviced by
the Education and Library Boards in the same way as controlled schools.
Consequently, however rational may have been the historical origin of the
dissimilarities, the Department of Education sees a need to minimize
contrast and to eliminate differences which are unnecessary or undesirable.
In 1979, Lord Melchett, Minister of State with responsibi1ity for
Education in Northern Ireland, set up a working party to take a completely
new look at the way schools should be managed in Northern Ireland.
Recommendations put forward by other publications and reports stimulated
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much of the working party's deliberations.

Special attention should be

drawn to:
(1)

the Report entitled, "A New Partnership for our Schools", commonly
known as the "Taylor Report" whose recommendations were put forward
for acceptance in England and Wales;

(2)

the presentation to Parliament in December 1978 by the Secretary of
State for Education and Science and the Secretary of State for Wales
of a White Paper, "The Composition of School Governing Bodies" which
had reference to governing bodies in England and Wales;

(3)

the presentation to Parliament by the Secretary of State for Education
and Science of a draft Bill to amend the law relating to school
government in England and Wales.

The result of the working party's examination of this complex topic in the
"Report of the Working Party on the Management of Schools in Northern
Ireland", commonly known as the "Astin Report".

Of its seventy-seven

recommendations the major issue is that of the proportion of Church repres
entatives on management committees.

In controlled primary and secondary

schools the recommendation is that the transferors (Protestant Churches)
should be cut from fifty per cent' to thirty-seven point-five per cent.

The

Board and parents would each continue to nominate twenty-five per cent of
the members, and the remaining twelve point-five per cent would consist of
teacher representatives.

In controlled nursery, special and grammar

schools, the suggested composition would reduce the representation from the
Department of Education and the parents and add in teacher representation.
In maintained schools, the two-thirds proportion of the seats held
by the Roman Catholic Church would be reduced to fifty-six per cent.

The

remainder of the seats on the management committee would be; elected
parents eleven per cent, teachers eleven per cent, and Board representa
tives twenty-two per cent.
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In voluntary grammar schools the foundation governors would hold a
fifty-six per cent representation as in the maintained schools, with the
balance of the membership ensuring satisfactory provision for the represen
tation of teachers, parents and public representatives nominated by the
Education and Library Boards.
At the time of writing it is not clear what changes may follow the
"Astin Report".

The changes, however, seem unlikely to do little to alter

the locii of power within the local school system since most key decisions
are not made by the people ostensibly being served by the organization, but
by its full-time coterie of officials, advisors and professional managers.
Effective power remains in the hands of the full-time officials, be he
head teacher or school-board clerk at the local level, or the administrator
or inspector at national level, for in the main many items concerning major
issues of policy are quite properly the prerogative of the official organ
izational leadership.

This group is after all charged with the responsib

ility within the guidelines laid down by the state, for ensuring that the
local educational service is reasonably uniform in character and offers
each child within its remit a roughly equal kind of access to educational
opportunities.
Thus, in spite of the rhetoric which currently surrounds reforms for
participation in school management committees, the social reality is that
these structures must coexist in a world in which long established centres
of administrative, professional and political power are firmly entrenched.
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THE INSTITUTIONAL SYSTEM
The Education and Library Board, as well as being the regional
authority on educational provision, is also part of a wider social
system which is the source of the "meaning", legitimation, or higherlevel support which makes the implementation of the organization's
goals possible.

As Parsons (1958) suggests, this level of the

organization, which articulates with the managerial level, may be
referred to as the "institutional" structure. (p44)

The foci of these

higher-level controls which stand over the managerial organization are
universal control, and the involvement of the managerial organization
directly in a structure of public authority.

These controls are extended

by the organ of government known as the Department of Education.
The Northern Ireland Department of Education supervises the
implementation of educational policy in Northern Ireland.

Responsibility

for the government of Northern Ireland is vested in the Secretary of
State for Northern Ireland, a member of the United Kingdom cabinet, who
is responsible for the Northern Ireland Office, the Department of Finance
and the Civil Service.

He is supported by a ministerial team of four,

one having a brief covering education and health and social services.
The Minister of State for Education, with the support of his civil
servants, is responsible for educational policy, financial control,
law and standards, and programmes and priorities.
The duties of the Northern Ireland Department of Education include:(a)

setting minimum standards of educational provision, while
not prescribing curricula or text-books or engaging teachers;

(b)

controlling the training and supply of teachers, regulating
the staffing of schools and confirming that the teachers
appointed possess the qualifications its regulations
prescribe;

(c)

paying grants to the various institutions of higher
education;
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(d)

reviewing in the field of primary, secondary and
further education the planning by the Education and
Library Boards of the provision of schools and facilities
for further education within their areas;

(e)

controlling examinations, including selection and review
procedures for transfer from primary to secondary
education;

(f)

discharging the functions of the former Department of
Community Relations, which include the responsibility
for formulating and sponsoring policies for the improvement
of community relations in Northern Ireland.

Perhaps the most significant duty of the Department of Education,
allowing it to exercise tight control over the activities of the
Education and Library Boards, is the funding of the education service.
The Boards have total dependence on the Department for funding, and a
Board's "financial scheme" must be submitted for approval by the
Department.
The managerial differences between Controlled, Maintained and
Voluntary schools makes the task of control by the Department of
Education a difficult one politically.

The political sensitivity of

the situation is aggravated further by differences in school curricula.
Although a considerable degree of uniformity is imposed by preparation
for the same external examinations, differences between the ethos to
be found in Roman Catholic schools and that in state schools is, perhaps
best reflected in the subjects selected for study.

The main subjects

affected are history, religious education, Irish and sport.

The

Department of Education has supported both categories of schools in
their efforts to provide learning experiences which are educationally
valuable, whatever the political aspirations or religious affiliation
of managers, staff or pupils.

Control by the Department of Education
The government of education has evolved along with society itself
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so that any suggestion of the permanent and immutable would be
misleading.

Too much detail on the government of education at the

state level would only obscure the general issue of the structure of
the organization being outlined in this chapter, so an indication of
the legal and formal background of its administration will first be
given as an introduction to the organisational structure of the
Northern Ireland Department of Education.
Education legislation comes from Parliament; not only the main
Bills but subsequent regulations are laid before Parliament.

The

function of the Department of Education is to see that the legislation
is carried out.

The Department does this through Statutory Instruments,

through day-to-day contact with local education officers, through the
Inspectorate, through building programmes and through financial control.
Apart from controls exercised by means of regulations, orders and
circulars,

the Department of Education relies to a large extent on

the influence it can exert on its partners, the Education and Library
Boards and the teaching profession.

By these means the Department

introduces new policies or changes in existing policy and commends them
to local authorities and others concerned.
The Department of Education, by virtue of the duties imposed and
powers conferred on it, operates a wide range of controls.

The

Secretary of State's duties or powers to set standards to arbitrate
between the parties to a dispute, to assess the effectiveness of the
education provided, to control the supply of teachers and building
investment and generally to secure the effective execution of national
policy all derive their sanction from Parliament.

The influence

exerted by the Department over the amount of money to be spent on
education, and its control over the money it has spent, is a dominant
feature of the relationship between central and local government in
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education.

The Department's role is not only in controlling the level

of recurrent expenditure but also the two other main forms of resource:
the size and quality of the teaching profession, and the volume and
design of educational building.

Policy Control
The central activity common to all the forms of control exercised
by the Department is policy-making.

It is policy that establishes the

content of the relevant control and defines or describes guidelines
for the pursuit of the course of action desired.

The range of policies

in respect of particular tasks and particular clients is too large,
and the topic too complex, to treat adequately within this chapter.
To study them properly one would need to examine the whole range of
central policies by reading all the Department's circulars and
administrative memoranda issued since 1947 and still current.
It can be argued that policy-making lies at the heart of every
form of departmental control activity, whether it be restrictive,
supportive or promotional, in that it is policy that defines its content
Policies are generated by problems and the problems may be posed in
terms of task, client or type of control, or a combination of these.
The chief reports of the councils, committees and working parties of
different kinds, and their analyses of problems and recommendations for
solving them, form one of the main sources of material for policy-making
The day-to-day administration of the Department is concerned with
applying current policy to existing sets of circumstances through
exercise of controls.

But changes take place in society and the

administrators must be sensitive to these changes.

The birthrate,

for example, goes up or down; building costs rise; public demand
becomes more articulate; research suggests new theories of child
development; or more married women with children go back to work.

The
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administrators need to appraise the significance of these changes for
current policy and perhaps propose modifications of policy, large or
small, to deal with them.
A further source of change rests with the Ministers, Governments
and political parties.

Philosophies and manifestos of the party in

power, and the way these are interpreted by the government of the day,
may lead to the implementation of policies on priorities such as
nursery education or further education.

This, coupled with the status

and strength of the Minister, may lead to changes in policy being
executed.

Sir William Pile (1979) a former Permanent Secretary of the

Department of Education and Science, made the point that both ministers
and civil servants, as well as changes in society, bring about changes
in policy.
"Ministers and occasionally officials, by personal
characteristics like clarity of mind, strength of
character or instinctive tactical skills, have made
distinctive contributions to the shaping of events.
But in the matter of objectives, and often of the means
to those ends, they have themselves been shaped by
more deep-seated forces.

The obscure tides of moral,

social and economic change which have run with
singular strength in the post-war years have in this
sense been the main determining factors".
All of these sources of change may lead to the refinement of
objectives; the intensive collection and analysis of information; the
choice and design of strategy options; the judgement of probabilities;
the assessment of consequences and costs; the testing of acceptability
and practicality; and the ordering of preferences.

As a result of

these activities new policy may be determined, which must then be put
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into practice.
The rationality of the policy-making process is open to question.
To the extent that the process selects effective, efficient and fair
means to achieve valid educational ends, all policies turn out to
fall short of the ideal rationality suggested by Simon (1957).
are many reasons why this should be so.

There

Ministers may be unable to

decide what needs to be done; officials may fail to put credible
solutions of a problem as policy options before their political
superiors; the resources assumed to be available in the future may turn
out to be inadequate; assumptions on the basis of which forecasts of
the outcome of present plans or future events are made may turn out to
be ill-founded.
The Minister of Education, moreover, may be deterred from using
a strategy by a wide range of political constraints.

These might

include lack of legal authority; competition from other Ministers for
limited resources; fear of damage to his political reputation;
predictable hostility of associations of local authorities; of teachers,
or of other interest groups; reluctance to provoke controversy; or
uncertainty of political support.
These constraints on the rationality of the policy-making process,
combined with the complexity of sources from which the political
administrators draw material for policy formulation, contribute to a
proteam form of policy-making that defies tidy categorisation.

The

issue of policy processes has been much discussed in the literature
over the past two decades.

One recent review by Harman (1978) for

instance, identified no fewer than twelve relevant theories, yet its
author pointed out that his list was far from exhaustive.

For present

purposes this very brief reference to policy-making is adequate.
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The strength of any policy control exercised by the Minister
of Education and his Department over educational opportunity,
curriculum, resources, and the organisational structure of the system
varies with the form of control used, with the educational task
involved, and with the relationship in which the Department's
"shareholders" stand to it, whether in the capacity of clients, subjects
or partners.
The operation of the principal forms of control, and the attending
to the differing needs of the main sets of clients is the task of the
Minister, civil servants and inspectors in the Department.

The

organization of the Department exists to serve the Secretary of State.
It is a means of harnessing and relating the experience, knowledge
and skill of the members of the Department in such a way that they can
best cope with the main categories of educational task.

The effective

accomplishment of complex administrative tasks, in Webers' view, is
best achieved through a bureaucratically organized structure.

He

argued that the organizing principles of a bureaucratic organization
maximise rational decision-making and administrative efficiency,
because experts with much experience are best qualified to make
technically correct decisions, and because disciplined performance,
governed by abstract rules and co-ordinated by the authority hierarchy,
fosters a rational and consistent pursuit of organizational objectives.
We shall attempt to analyse the structural aspects of the organization
of the Department of Education and interpret the findings in the light
of the theory of bureaucracy.

Bureaucracy
The term "bureaucracy" has often been used pejoratively to
symbolise all that is distasteful about centralised government, impersonal
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officialdom, rigidity and red tape. (Beck, 1932; Van Mises, 1944)
Using Weber's analysis of bureaucracy we relate the term to a certain
kind of formal organization characterised by a complex administrative
hierarchy, specialisation of tasks, prescribed limits on discretion
set forth in a system of rules, impersonal behaviour with regard to
clientele, and separation of ownership and control.
Formal structure is the key characteristic in Weber's bureaucratic
organization, and it is defined as the distribution of formal authority.
The formal structure refers to the hierarchical arrangement of positions
that devolves in pyramidal form from the top echelon.

It can be seen

as the vehicle by which formal authority is ascribed to each member
of the organization, as well as the means by which each member is held
accountable for its exercise to his superior and so on all the way up
the hierarchy to its apex.

The formal structure represents the

official order, the quasi-legal framework and boundary lines by which
society formally directs and limits the actions of its agents in the
education system.

Governmental Authority
The Department of Education, like every governmental unit, is
part of a larger organizational system on the executive side of
government.

To maintain its effective powers, the Department of

Education must ordinarily secure favourable treatment from other
government units which control the allocation of fiscal and other resources.
The Minister of State for Education has to relate his decision-making
to that of the Prime Minister, the Cabinet, the Treasury, and others at
the apex of the government machine.
The Prime Minister appoints and can remove Ministers and this
authority enables the Prime Minister to allocate values and thus change
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or confirm an individual Minister's policies.

This element of authority,

it can be argued, makes the Prime Minister a Minister's manager, and
gives her the ultimate authority over educational government.

If we see

the Prime Minister as the manager of Ministers in the Cabinet, then she
has, in effect, control over the Cabinet.

The Cabinet can be seen as a

meeting of departmental heads taking decisions in collective form under
the eye of a common manager who can, and does, assess the individual
Minister's competence through his contribution to Cabinet proceedings.
Once the Prime Minister and the Cabinet decide what policies to
pursue, then the Treasury advises on their financial consequences, and,
when a decision is taken, police the financial controls embodying that
decision.

The Treasury has the role of pointing out that there are

going to be further consequences of present educational policies, which
will then have financial implications.
The Minister of State for Education, if he is a capable and
strong-minded Minister, can exert a powerful influence on behalf of his
department through
(a)

the level of expenditure on education he can persuade
the Chancellor of the Exchequer and other Cabinet
members to approve;

(b)

his influence and standing with Parliament and his
own party;

(c)

the degree of public understanding and interest that
he can generate for the support of the service, and
the positive discretion of the educational policies
he initiates.

Departmental Authority Structure
The Department of Education officials, in common with those of
other government departments, are organised on a hierarchical basis.
The Civil Service head of the Department is the Permanent Secretary, the
main divisions are under the charge of Assistant Secretaries and the
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latter are grouped under the general supervision of three Deputy
Secretaries.

Below Assistant Secretaries in descending order of rank

and authority come Senior Principals, Principals, Deputy Principals,
Staff Officers, Senior and Higher Executive Officers, Executive Officers,
Clerical Officers and Clerical Assistants.

See Fig. 8.

The day-to-day management of each branch is under the control
of the Principals.

Out of a total of 630 employees in the Department

of Education, thirty-two are categorised as Principals, each in charge
of a functionally specialised branch.
can be seen in Fig. 6

and Fig. 7

Typical divisional structures

where the structures of Schools I

Division and Teacher's Salaries Division are shown.

As is obvious

from these diagrams the chain of command conforms to the bureaucratic
and traditional administrative science models.

Subordinates in general

have only one formal superior and authority is defined by one's relative
position in the chain of command.

Hierarchy of Authority
The hierarchical structure of the system of authority in the
Department of Education is multifaceted and consists of a body of
institutionalised statuses and decision-making rights that range from
those vested in top management to those vested in executive officers and
non-supervisory rank-and-file employees.

The concept of organizational

hierarchy can be seen as three-dimensional in nature.

It involves

three modes of allocation of resources:(1)

allocation of authority;

(2)

allocation of skills and knowledge;

(3)

allocation of rewards.

Bureaucratic Authority
When we speak of superiors and subordinates in the organization's
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hierarchy we mean simply that the former have higher organizationallyascribed official rank than the latter.

Accompanying this official

rank is the authority necessary to carry out the tasks of the office.
The authority of a superior over a subordinate is asserted rather bluntly
by Perrow (1972)
"A plain fact about organizations is that the people at
the top have a lot more authority than those at the
bottom.

Authority to give orders, fire, fine, and

otherwise control individuals is an essential part of
an organization". (P.85)
Compliance to bureaucratic authority, although not compulsory in some
absolute sense, is a condition of the bureaucratic relationship.

The

prime sanction is usually thought of as dismissal from the organization,
but many other sanctions are available: promotion, sideways demotion,
leave roster privileges, access to senior-staff facilities, allocation
of interesting or boring work, being consulted or otherwise recognised
or conspicuously ignored, and many more.

These conditions of the

superior-subordinate relationship are more or less regulated by
organizational rules, themselves of a wide range of provenance.

The

employees of the Department of Education, being civi1-servants, are
"under discipline", not so much as the armed-forces or police service,
but still regarding internal discipline as a matter of formal regulation
with a recognised appeal procedure, carried out in private, but of
public significance.
The superior-subordinate relationship in the Department of
Education is hardly ever, in practice, a dyad, but a triad.

Except at

the very top and the very bottom of the Department, every superior is
also a subordinate, and every subordinate is also a superior.

The

triadic superior-subordinate relationship, each man both superior and
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subordinate, implies that each man is not only bound to compliance
with the commands of his superior, but is also held accountable for
the commands he gives to his subordinates.

The idea of a main

compliance or obedience on behalf of a number of his subordinates is
more usually expressed as his being responsible for or held accountable
for their official conduct as well as his own.

This function of the

triadic superior-subordinate was put by Marchand Simon (1958) thus:"a system of propositions begins with a demand for
control made on the organization by the top hierarchy.
This demand takes the form of an increased emphasis on
the reliability of behaviour within the organization.
From the point of view of the top hierarchy, this
represents a need for accountability and predictability
of behaviour.

The techniques used to secure reliability

draw upon what has been called here the 'machine' model
of human behaviour.

Standard pperating procedures are

instituted, and control consists largely in checking to
ensure that these procedures are, in fact, followed". (P38)
The coatrol of procedures in an organization to secure reliability
of performance has received much attention in the many studies of internal
bureaucratic processes.

Simon, Smithburg and Thompson (1950),

Tullock (1965) and Downs (1967) have all demonstrated conclusively that
for a superior to gain accurate information about what subordinates are
doing is virtually impossible.

Superiors who wield power in order to

control the operations of the organizational members, must dispose of
sufficiently reliable and recent information about what is actually
happening.

Some of the information that flows around a superior from a

variety of sources is interpreted 'structurally' as revealing something
about the internal functioning of the organization.

Some of the information
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is read 1 procedurally' , as bearing on the manner in which the
organization's work must be carried out.

Much of the information is taken

at face value, indicating something about the task, the job in hand,
the output, the substantive operations which are the superior's
responsibility.

It is unlikely that a superiorwill distinguish

consciously between these three uses of feedback just mentioned, but
rather he will simply be aware, in all three ways at once, all of these
being the 'message'.

Control Through Rules
Downs (1967) took the view that control processes in bureaucratic
organizations are dominated by the need for top officials to economise
in information in order to appraise and redirect the efforts of a very
much larger group of lower-level officials.

Among the methods by which

superiors might economise on their expenditure of information in control
is the promulgation of elaborate written rules.

Weber saw the ability of

the bureaucrat to 'reduce to rule' in some part of his work as the very
essence of rationality of a bureaucratic organization.

We must realise

that Weber regarded the implementation of rules in the modern organization
as a matter for the expert on whose knowledge his authority is based.

As

Albrow (1970) writes:"This procedure of expert application of rules was central
to what Weber called the 'formal rationality' of
bureaucracy". (P63)
The existence of prescriptive rules demonstrate that the experts who frame
the rules consider that regularity of operation is possible.

There is

little point in drawing up a rule for subordinates to follow without
first establishing what regularities can be mobilised.
then, are constructed on a base of regularities.

Rules or regulations,

Most rules give a high

degree of predictability of output and it is upon this property of a rule
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that government burearcracies have depended for their very possibility.
Rules, as substitutes for direct and specific instructions on each
and every piece of work within the Department, are not only to be found
at or near the lower end of the hierarchy.

They appear in the form

of written codes and in less formal guise as guidelines and unspoken
understandings at all levels.

However, ordinary usage implies that

rule-followers are to be found mainly in the 'low-narrow' quadrant of
the hierarchy - low in uncertainty, narrow in the width of discretion.
Standard procedures also apply to the selection, promotion and
dismissal of staff in the Department of Education.

Selection is based

on the qualities of participants as they enter the organisation and the
standards are established by the Civil Service Code.

This centralised

control of recruitment results in central interviewing by formally
constituted selection boards, fixed staff establishment figures and
procedures laid down in writing which are to be followed in cases of
employee dismissal or discipline.

Allocation of Skills and Task Specialisation
A further concept of organizational hierarchy, often correspond!'ng
to the allocation of authority, is the allocation of skills and
knowledge.

The heterogenity of the tasks performed in the Department

of Education presupposes the availability of personnel possessing the
requisite skills and knowledge.

The actual distribution of skills

among the Department's employees can be deceptively simply measured by
the length of time required in relatively informal on the job training.
This applies particularly to levels in the hierarchy below Executive
Officer.

Above the Executive Officer level, the distribution of tasks

is conditioned largely by the possession of formal educational
qualifications, where an Administrative Trainee requires a University degree.
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The notion of a bureaucratic 'office' is interpreted here as a
unit of the organisation in which a definable set of work operations
is performed by a person possessing the necessary skills, equipment,
materials and authority.

Given the understanding of a bureaucratic

organization as a congeries of offices, getting work done is a matter
of programming, or assembling a set of sequences of specialised operations
in requisite order.
The implementation of the objectives of the Department of
Education is postulated to be a matter of linking together a sequence
of offices, each of them contributing its characteristic operations.
The majority of offices in the Department are identified by their
specialised function, but are grouped together in
which are categorised on different criteria.

branches and divisions

Of the ten major divisions

of the Department, four are related primarily to the needs of differing
categories of institutional client.

These are Schools I, Schools II,

Higher Education and Teacher Training, and Further Education.

Another

four divisions are organized by reference to the resource task or
function implied in their names.

These are Finance, Teachers' Salaries,

Sports and Community, and Youth, Arts and Libraries and Legislation.
The remaining two divisions, the Inspectorate and the Area Boards and
Civil Representatives Division, are broadly concerned with the
Department's control functions, irrespective of the tasks or clients to
which they are related.
While client need, task or form of control determines the basic
allocation of work to the Department's ten major divisions, sub-division
at lower levels into branches and further into individual offices is
based on a combination of these classifications.

For example, Schools I

division, which is related primarily to the needs of primary schools, is
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concerned in its lower branches with functions such as school
development and special education policy.

While Schools II division

deals mainly with the client needs of Secondary and Grammar Schools,
it has lower branches dealing with functions such as school building and
equipment.

To classify the branches and offices of the Department of

Education by reference mainly to client function or form of control
obviously gives only part of the picture.

The overall organisation can

be seen in greater detail in Fig. 8.

The Inspectorate
One division of the Department, the Inspectorate, can be
distinguished from all others due to the unique nature of its tasks
and the special qualifications of its members.

Kogan (1971), attempting

to reveal the special characteristics of the Inspectorate, stated:"Inspectors of Schools are one of the more celebrated, and
idiosyncratic, institutions by which central government
helps the schools and local authorities and keeps itself
informed about educational developments in the schools and
colleges...

Inspectors come from the best of the teaching

profession.

They inspect schools on a somewhat infrequent

basis but their reports are important indicators to school
authorities about the way unbiased expert opinion regards
their performance.

They also visit schools, not to

issue instruction, but to pass on knowledge acquired
through the national network of inspectors, about new
trends of thinking in education". (P20-22)
The Inspectorate are, in practice, the Department's professional
territorial force.

Their work is sometimes considered to be the

inspection of educational establishments but, their work is much wider
than just this.

They are the professional advisers to the Department.
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Those specialising in the various educational sectors work closely
with the administrative branches concerned with the same topics.

They

are also involved with departmental working-parties and the Central
Advisory Counci Is.
Apart from giving the Department the benefit of their educational
expertise, Inspectors also act as the Department's ear and voice in the
field.

Whenever an issue arises in respect of a particular local

authority, the district inspector is asked for information and advice.
They also play a part in the Department's publications.

A number of the

Department's educational pamphlets are written by Inspectors, and they
are permitted to write for other educational journals outside the
Department.
The vast majority of Inspectors are recruited from teachers in
schools and colleges.

Once recruited, they receive little training,

mostly learning on the job.

It could be argued that in respect of their

recruitment and training they fall between two stools.

On the one hand

they are not given intensive training to equip them for the job.

On the

other hand they do not possess a sufficient range of educational expertise.
The structure of the Inspectorate is markedly different from that
of the Department's other divisions.

Its shallow hierarchical structure

can be seen as a reflection of its totally professional membership and
its degree of independence in educational matters, which possibly is
derived from their history.

The duties of the majority of the sixty-three

Inspectors are distributed according to the geographical areas under
the control of each of the five Education and Library Boards.

Other

Inspectors, not appointed to districts, are assigned to specialist
branches.

These deal with Special Schools, Junior Work, Domestic Science,

Institutions of Further Education, Educational Research and Professional
Educational Development.

The authority structure of the total
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Inspectorate division is shown in Fig. 9.

Nature of Organizational Tasks
In the overall organizational structure of the Department's ten
divisions we can see that the nature of the tasks undertaken has
important consequences for their internal configuration.

A division

such as Teacher's Salaries, which processes large amounts of routine
'paperwork', requires many non-specialists to perform the rather
standardized procedures.

Its one-hundred-and-nineteen members are

allocated to eight hierarchical levels with over two-thirds of their
number belonging to the two lowest service-grade levels in the entire
organization.

The large proportion of the division's members at the

bottom of the hierarchical structure can be attributed to the nature
of the tasks themselves, since it is the routine and uniform tasks
that are most amenable to sub-division to non-specialists.
One can argue that there is also a relationship between the rules
and procedures designed to handle contingencies faced by the Department
and the nature of the tasks undertaken by each division.

The extent of

rules and procedures, or the degree of formalisation, is greater where
the Department's tasks are routine and allocated to non-specialists.
In many of the office settings, certain types of forms and requests are
always processed in the same manner, with the same type of information
always returned to the requester.

Through the pre-programming of

responses to particular contingencies the Department has in effect
prescribed how the routine tasks are to be performed.

The pronounced

division of labour routinises many jobs sufficiently for them to be
performed by clerks who have limited training.

The work is delegated,

with the control remaining at the top of the divisional hierarchy, with
rules governing the actions of unskilled divisional members.
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The Bureaucratic Structure of the Department of Education
The structure of the Department of Education can be seen as
deliberately designed to serve two basic functions.

First, it is

designed to minimise, or at least regulate, the influence of individual
variations on the organization.

The structure is imposed to ensure that

individuals conform to the requirements of the organisation, and not
vice-versa.

Second, structure is the setting in which authority is

exercised, in which decisions are made, and in which the organization's
activities are carried out.

The structural character!sties identified in

the Department of Education can be broadly defined as bureaucratic in the
sense that they correspond closely to those in Weber's concept of the
'ideal-type' bureaucracy.

In this description of the generic features

of bureaucracy as a form of organization he isolated the key
characteristics of the pure form of administration.

These key

character!stics: a well-defined hierarchy of authority, a division of
labour based on functional specialization, a system of rules covering the
rights, duties and work procedures of employees and the impersonality of
interpersonal relations, are clearly evident in the organization of the
Department of Education.
In addition to the structural features just mentioned, the nature
of employment in the Department of Education also corresponds closely to
that of the Weberian bureaucratic model.

Employment by the Department

constitutes a career for office holders.

On recruitment to the

organization an individual signs an employment contract where his
conditions of service and pay are described.

An individual's office is

defined by his area of substantive tasks, his area of professional or
technical expertise or his vertical placing in the hierarchy, and his
responsibility to fulfill his office obligation is either legally
delegated or by logic organizationally structured.

After a probationary
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period officials gain tenure of position and are protected against
arbitrary dismissal.

Written evaluations are carried out annually on

standardized evaluation forms.

The evaluation is carried out by the

office-holder's immediate superior and in turn by his superior's
superior.

As part of the evaluation process the employee's potential

for promotion within the organization is rated.

The allocation of

rewards, which includes non-monetary rewards such as vacations, pensions
or health insurance schemes, is related to the allocation of an
individual's position in the organizational hierarchy.

Conclusion
None of the three levels of the organizational hierarchical
structure (technical, managerial, institutional) should be viewed as an
independent variable in relation to the other two.

Each level interacts

with the others in a dynamic system in which a change in one level will
set up reverberations which affect the others and the relationship
between them.

The process of accommodation and integration between

the technical, managerial and institutional levels is determined by the
inter-relationship of all three to the inherent characteristics of their
tasks.
At the technical level, in the schools, the nature of the task
forces the organizational members into acts of self-disclosure.
Because the work in classrooms cannot be fully pre-programmed, regulated,
and assessed on some absolute and objective logic, each participant
must reveal something essential about himself in the way in which he
choses to do his work.

Since the teacher's work is always in

some aspects an expression of personal attitudes, values, styles and
sensibilities,

efforts to control or change the way in which students

learn, teachers teach and head-teachers administer, inevitably challenge
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these personal values and styles.

All this means that the work and

the relationships are laden with manifest and latent anxieties and
that consequently the individuals feel themselves to be exposed and
vulnerable.
Since self-disclosure of their personality puts these individuals
at risk, they can reduce it by depersonalising their relationships and
thereby sustaining the pattern of formalistic impersonality.

There

appears to be a hidden pressure to avoid personal action and statement,
and instead to create and invoke a routine, a rule, a standard, an
official procedure, a regulation, a principle or a method.

This is a

means of avoiding self-exposure by imputing one's words and actions to an
impersonal and external source of authority.

The resulting bureaucratic

structure conflicts with the socially-interactive basis of the
educational task.
It would appear that the bureaucratic educational organization is
faced with the dilemma arising from the fact that in practice the form
of its structure is increasingly decided by external demands for control
that are extrinsic to the inherent nature of the teaching task.

The

pressure for accountability tends to reinforce the formal structure,
which may further subvert the social basis of effective organizational
action at the school level and thereby render the bureaucracy steadily
more incapable of fulfilling its purposes.
At the management and institutional levels, where the tasks require
that persons be treated universalistically as members of a category, the
exertion of formal authority is correspondingly more impersonal,
universalistic and specific than at the socially-interactive level in the
schools.

At these levels the tasks are more programmable, predictable

and non-arbitrary in character and these characteristics of the task,
combined with a requirement to produce uniform outcomes of a given level
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of quality, act as a powerful constraint towards bureaucratization.
The source of this constraint is external and arises from the fact
that the school system is not only client serving, but also an agent
of public welfare.

It is in fact, an arm of the government and as

such must be responsible to the apparatus of government and to the
public.

The demands for uniformity of product and routinization of

organizational activities and thus for a bureaucratic basis of
organization.
From the observations made on the three levels of the organizational
hierarchy of the education system in Northern Ireland we can argue that
the system is to some degree bureaucratic.

That is, it displays at

least in rudimentary form, the following characteristics:1.

a functional division of labour - the allocation of
instructional and co-ordinative tasks to the schoolsystem roles of teachers and administrators;

2.

the definition of staff roles as officers - the recruitment
of members according to merit and competence, legally based
tenure, functional specificity of performance, and
universalistic, affectively neutral interaction with clients;

3.

the hierarchic ordering of offices - the provision of an
authority structure based on the legally defined and
circumscribed power of officers, a system of adjudication of
staff disputes by reference to superiors, and regularised
lines of communication;

4.

operation according to rules of procedure - the setting of
limits to the discretionary performance of officers by
specifying both the aims and modes of official action.

The three different levels of the organization hierarchy (the
technical, managerial and institutional levels) have been emphasised in
this paper because at each of the points of articulation between them we
find a qualitative break in the simple continuity of 'line' authority.
Board members, inspectors, senior civil-servants and political superiors
do not, in the nature of the case, simply tell the members of the
organization at the next level down what to do.

This is essentially

because those 'lower-down' typically must exercise types of competence
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and shoulder responsibilities which cannot be regarded as simply
'delegated' by their superiors.

This again is because the functions

or tasks at each level are qualitatively different; those at the
technical level are not simply lower-order spellings-out of the toplevel functions.
At each of the points of articulation between the three levels there
is a two-way interchange of inputs and outputs.

What has to be

contributed from each side is qualitatively different.

Either side is

in a position, by withholding its important contribution, to interfere
seriously with the functioning of the other and of the larger
organizations.

Hence, the institutionalization of these relations has

typically taken a form where the relative independence of each is
protected.

There is however, an actual hierarchy, since in some sense

the 'higher' authority must be able to have some kind of last word.
We can conceive of the overall education organization as a
hierarchy of subordinate-superordinate relationships.

Functionally,

this hierarchy of relationships is the locus for allocating and
integrating roles and facilities in order to achieve the goals of the
education system.

It is here, in these relationships, that the

assignment of statuses, the provision of facilities, the organization
of procedures, the regulation of activity, and the evaluation of
performance takes place.
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CONTROL OF EDUCATION IN NORTHERN IRELAND

As Briault (1976) states, the phraseology "a national system locally
administered" is customarily used to refer to the Education Service in the
United Kingdom, and it summarizes the system in Northern Ireland where
power and responsibi1ity are shared among central government, local
Education and Library Boards and the individual schools.

The whole struc

ture of representative educational government however, is permeated at each
of the three levels by the views of a wide range of influential groups, of
which a few have been indicated in Figure
This depicts schematically the many channels of communication through
which the Minister of State for Education and his Department, deriving
their authority and resources from society through Parliament and govern
ment, maintain their diverse contacts with their "shareholders", either
directly or through the Inspectorate.

The Education and Library Boards and

governing bodies have, of course, an analogous set of relationships with
their shareholders.

Both have their own clients, subjects and partners

for, over and with whom they pursue respectively their local and institu
tional policies.
Weaver (1976) gave the following classification of participants in
the control structure of the education system:
1.

"First are those who by our democratic processes are authorized
to be society's main (but by no means exclusive) value setters
or goal-determiners in representing the wishes and needs of the
people - members of the Government and other M.P.'s at national
level, councillors and Board members at the local level, and
managers and governors at school level.

2.

Next in logic are their servants, the central, local and school
officials whose task it is to help the governors to establish
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their social and educational values and to devise effective
strategies and instruments to realize them.
3.

Teachers, sustained by society to act as its agents in achieving
the paramount purpose of the educational system, to help people,
through learning, to develop their capabilities.

They have control

over the learning and teaching process, having the power to decide
on the most effective means of realizing socially determined
educational values".

(P.4-5)

Due to the sharing of power and responsibi1ity between the partici
pants listed above, it is hard to identify in many instances single points
of decision.

The formal responsibilities of the different participant

bodies are often vaguely defined and the intended relationships between
them are often highly ambiguous.

It would appear that relationships tend

to be governed by customs and historical practice, rather than by formally
prescribed procedures.
If one sees the education service as a partnership then the balance
of power in educational Government can be seen as an interaction of the
partners, acting either in cooperation or tension.

Pile (1979) took this

view of an interaction of participants when he stated:
"the Department has indisputable powers - though perhaps
more influence than power.
neither.

But it has a monopoly of

Power and influence are also wielded by local

authorities, teachers' unions and pressure groups of all
kinds, including the press.

The achievements and short

comings of the education service are in a very real sense
the results of the interaction of these forces, whether
acting, as more often than not, in partnership or, as
occasionally, in tension".

(Chapter 15)
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The concept of partnership between central and local Government
establishes undoubtedly the Department of Education as the dominant
partner.

Tight control over the activities of Education and Library Boards

is exercised by central Government through the civil-servants and this
control can be identified particularly in the Education and Library Board's
total dependence on the Department for funding.

The Education and Library

Boards are, in effect, agencies of the Department, which delegates to them
responsibility for educational provision in their respective areas.

Since

policy is originated by central Government and since all of the board's
financial expenditure is met by the same source, it would seem reasonable
to conclude that the main function of the boards is the implementation of
the Department's policy in accordance with local needs and under the
Department's guidance.

The statutory powers of the Education and Library

Boards make them less than formidable partners.
The nature of the partnership between central Government, local
Government and the schools can be seen to change with conditions of
resource constraint.

At times of rapid expansion in educational provision,

the delegation of powers by Parliament to the Secretary of State and the
Education and Library Boards, and through them to head teachers ensures
that the implementation of new policies rests in the main with them.
However, when finanical restraint is necessary, whether for objective
reasons or because this is the judgement of the majority in Parliament,
the power to take the only decisions which could free significant
resources within a limited education budget flows back to Parliament.
The success of the distributed arrangement of control depends on the
effectiveness of the educational service at local levels, where there is
opportunity to respond directly to perceived needs without undue outside
control, combined with an acceptance of a national framework with the
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retention of important powers so as to ensure that local variations do not
become unacceptably great.
The substantial discretion which rests with local Education and
Library Boards, despite their dependence on central Government funding, is
based on the need to maintain local democracy.

However, one can argue that

in Northern Ireland local democratic involvement is severely limited.

In

the first place, the election of local councillors, who constitute approx
imately 40 per cent of the executive "Board" of the Education and Library
Boards, is largely decided on polarized religious and political issues.
Education rarely features as a major issue in local council elections.
Secondly, the financial account ability of Education and Library Boards to
their community is limited since there is no direct connection between
their funding and the community.

This would suggest that although substan

tial local discretionary powers are built into the system, there is not
necessarily a guarantee of a high level of local democratic involvement.
Substantial local discretion also exists on the assumed variation in
the needs of pupils from one area to another.

The degree of inter-school

differentiation in Northern Ireland is rooted, perhaps not so much in the
academic needs of the clients, but in a specific historical and legal
tradition.

The dual system of education which exists, as a result of the

legacy which education inherited from its past, is one of the striking
distinguishing marks of tne Northern Ireland education system.
The degree of control exercised over curriculum by the Education and
Library Boards and the schools is both facilitated and hindered by the
centralized examination system.

By statute, the Education and Library

Boards have responsibi1ity for curriculum, but in practice the curriculum
and syllabuses in schools are decided upon by the teachers in the school,
subject to some general powers exercised by managers or governors.

Common
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concensus results in a fair degree of similarity in these matters between
schools, but significant differences occur in the extent to which subjects
are separated or integrated, in the amount of time given to individual
subjects, and in the range of choices within later secondary stages.
Arrangements have been made for the examining by regional bodies of syll
abuses put forward by individual schools for themselves alone.

These names

which exist for teachers to participate in the design of examination syll
abuses has greatly facilitated the principle of teacher's autonomy in
matters of curriculum.

The School's Council links with both the Northern

Ireland Examinations Council and the School Curriculum Committee, and the
introduction of teachers' centres has further encouraged greater autonomy
in curriculum development.
On the other hand, common examinations at 11+, 16+, and 18+ have
tended to lead towards uniformity and centralization.

The demands which

the system has made on teaching syllabuses, school resources, pedagogy,
time-tabling, etc. has hindered the principle of teachers' autonomy.
The Department of Education's role in curriculum is noticeably muted
by the political danger of interference and by the influence of the
Churches.

It has supported the curriculum of both categories of schools

in their efforts to provide learning experiences which are educationally
valuable, whatever the political aspirations or religious affiliation of
managers, staff or pupils.

In return for their support, the Department

has demanded uniformly high standards in teacher qualifications, teaching
performance, examination results and material resources in all types of
schools.
The distinct structural arrangements of the education system in
Northern Ireland can be viewed as an adaptation, largely a consequence of
historical circumstance, to the exigencies of control.

The differential

status of schools makes the task of control a difficult one politically,
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and the partnership which now exists, with its often vague parameters, can
be seen as a deliberate consequence of the 1S47 Education Act.

The biggest

single virtue of the Education Act, it can be argued, was that it
determined that no one interest group should have a monopoly of power, and
that the distribution of power it enacted has proved over thirty-four years
to have been relatively effective and appropriate.
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For Professor Kandel (1939) the study of a foreign system of
education means;
"a critical approach and a challenge to one's own philosophy
and, therefore, a clearer analysis of the background and basis
underlying the educational system of one's own nation". (P.20.)
Thus we briefly examine the organizational structure of the education
system in Ontario in order to give one a greater awareness of the nature
of the education system in Northern Ireland.
Sir Michael Sadler (1900) reminds us that:
"in studying foreign systems of education we should not
forget that the things outside the schools matter even
more than the things inside the schools",
and that " a national system of education is a living thing, the
outcome of forgotten struggles and difficulties and of
battles long ago".
Thus, in this chapter, emphasis will be placed on the geographical,
historical, cultural and political conditions governing educational prac
tices in Ontario.

We must bear in mind the whole time that the character

of the education system is never determined by one of these factors alone,
but rather by an intricate combination and interweaving of all these
factors.

Geographical Factors
Canada is the second largest country in the World.
square miles extend over an area twice as large as Europe.

Its 3.8 million
There is a

startling contrast between the virtually empty vastness of much of the
country, and the tightly packed metropolitan population of Toronto,
Montreal, Vancouver and a number of other important industrial centres.
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The topographical and climatic differences reflect the vast extent of the
country, and are exemplified by the five and a half hour time-difference
between the East and West coasts.

The geographical distances and the

topographical and climatic conditions have been and still remain a factor
with strong political and cultural implications.
One consequence of these factors has been a preference for decentra
lized forms of government and administrative services.

This predilection

for decentralization developed out of the natural conditions of the country
and, firmly rooted in the historical development of North America, has been
marked by the specifically Canadian form of confederated state.

Historical Factors
The lands within Canada's 3,851,809 square miles have been politic
ally divided into ten provinces:

British Columbia, Alberta, Saskatchewan,

Manitoba, Ontario, Quebec, New Brunswick, Nova Scotia, Prince Edward Island,
and Newfoundland; and, two territories, Yukon and the Northwest Territories.
In the political context, Canada is a federal state and, according to the
Constitution, education falls under provincial jurisdiction.

The basis of

Canada's written constitution is the British North America Act, which was
passed by the British Parliament in 1867.

Section 93 of the original Act

placed education under the control of each province, thereby confirming
differences which had already begun to appear in the educational structure
of the various regions.
We will now concentrate on the historical elements in the development
of the education system in Ontario.

ONTARIO
The Province of Upper Canada, now known as Ontario, was created in
1791 by the Constitutional Act which separated it from Lower Canada, now
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known as Quebec.

The majority of the 50,000 white settlers were Loyalist

refugees from the newly independent United States, with a small but steady
stream of immigrants from the British Isles.
The disorderly ecological mosaic of cultural groupings had generated
a comparable plurality of distinctive schools, each the bearer of special
interests and aspirations.

It was upon this patchwork of school systems

that was superimposed the "provincial" framework of educational
responsibilities.
In 1807 the first, legislative action was taken to support schools.
This provided for a school in each of the eight administrative districts
of the province, to be operated by an appointed school Board.

The schools

were actually secondary institutions intended for students preparing to
enter University, and consequently they failed to meet the demands of the
settlers, who insisted that the Government should accept its obligation
to provide education for all of the children of the province.
This acknowledgement came in 1816 when the first Common Schools Act
was adopted.

Under this legislation the schools were actually built by

local subscription and maintained by rate bills paid by the parents, but
they were administered by locally elected trustees and supported in part,
by Government grants towards the salary of the teacher.

Amendments in 1820

and 1824 broadened the scope of the act by creating a provincial general
board of education, with power to prescribe textbooks and determine the
qualifications for teachers.
Social unrest and religious disputes created widespread tension, and
the General School Act, which followed the uniting of Ontario and Quebec,
created a system which was found to be impossible from the outset.
result, a new act was adopted for each province.

As a

Under this new act the

chief executive officer in the province was given the title of
Superintendent of Education.

The authority in education was centralized
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under a provincial board of education which advised the superintendent, and
through him the Government, on all major matters of educational policy.
The board of education membership was raised from seven to nine represen
tative citizens and became known as the Council of Public Instruction.

It

was responsible for distributing Government grants, prescribing the course
of study, approving textbooks and the training of teachers.
The Common Schools Act of 1850 gave the school boards fiscal
autonomy, requiring municipal councils to add the school board levy to
their tax bills and transfer the proceeds to the school authorities.
Although fees were still permitted, the principle of universal education
was established and Ontario entered Confederation with a school system
operated by a central department, a school for the training of teachers,
and provision for local participation in the management of schools.
In 1855, Roman Catholic separate schools were removed from the
application of the Common Schools Act and were placed under their own
school boards, to which separate school supporters paid their taxes.
Separate school legislation was revised again in 1863 and it was the prov
isions of this act which became inscribed in the British North America Act
at Confederation in 1867.

Confederation
The adherence of the provinces to the Confederation was achieved on
the constitutional basis set by the British North America Act 1867.
Section 93 of the act stated that:
"in and for each Province the Legislature may exclusively
make laws in relation to education".
The framework of educational policy in Ontario, as well as its content,
has been much affected by this constitutional guarantee, as well as by the
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further guarantees to religious groups under the same section of the
British North America Act, entrenching their rights to denominational and
separate schools.
It is the legislation of the British North America Act that has made
it possible for the Ontario Provincial Government to deny the Federal
Government its rightful place in furthering educational developments to the
extent possible.

One of the essential facts of educational and political

life in Canada today is that the guarantees that the provinces and the
religious groups received in the British North America Act are deeply
entrenched.

Consequently, the predominant role of the provinces in the

provision and regulation of education is basic and in Ontario denomina
tional schools have drawn upon public funds, and are administered separa
tely from non-denominational public schools.

It could be argued that the

absence of a State Church in Canada has also contributed to the flexible
approach to accommodating the educational views of parents without
jeopardizing the role of the state.
Three years after Confederation public schools in Ontario were made
free and attendance compulsory.

Changes in nomenclature were introduced,

Common schools becoming Elementary and the Grammar schools- being changed
to High schools or Collegiate Institutes.

In 1876 the title of Chief

Superintendent was abolished and the first Minister of Education was
appointed to administer the school system through the Department of
Education.
The system gradually expanded during the first half of the present
century with great progress being made in technical education.

Higher

education developed through the combined efforts of Government, religious
authorities and private supporters.
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Post-War Development
After World War II the birth-rate in Canada rose rapidly, creating an
unprecedented demand for elementary, then secondary and, finally, for
university and other forms of post-secondary education.

Fleming (1971)

states that between 1945 and 1969 the total enrolment in elementary and
secondary schools increased by 200 per cent.

The important feature of this

growth is that it has been concentrated in the urban and suburban areas.
The rapid urbanization, disengaging the rural migrant from community and
familial bonds, created the demand for a portable and technical education.
This, coupled with sustained population growth, underscored the impetus of
internal migration, creating new markets into which the public educational
system could expand with full legal and financial support.

Such growth

facilitated the emergence of new and more highly centralized structures.

Centralization of Control
This demographic change placed pressure on the small rural school
boards who often administered only one school.

The rural school boards,

with relatively small schools and small tax bases, were not able to pro
vide the sophisticated and varied educational programme available in the
urban areas.

The fact that the rural school boards were so uneconomic led

to a steady process of amalgamation of school boards, at first voluntary
but later compulsory.

As of January 1969, both public and secondary

school boards in Ontario were regrouped in county units, reducing the num
ber of public school boards from 2,544 to 76.

Of the 76 public school

boards in 1969, there were 38 county boards in Southern Ontario, 28 in
Northern Ontario, 4 for four major cities, and 6 for Metropolitan Toronto.
These "county" boards or divisional boards absorbed the independent rural
and small urban school boards into relatively large units, assuring virtual
equality of educational facilities in all areas of the province.
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Provision was also made through separate legislation for the forma
tion of county or district combined Roman Catholic separate school boards,
which may be formed after the establishment of a county or district
combined Roman Catholic separate school zone, which is a union of separate
school zones in a county or district.
In addition to these, the legislation provided for a number of
exceptional boards, among these being school boards on public lands or on
lands exempt from taxation for school purposes.

Another exception is the

existence of Protestant separate school boards, which may be established
if all the teachers in the public schools in an area are Roman Catholics.
The reorganization of the school boards in Ontario resulted in the
disbandment of 97 per cent of the democratically elected school boards,
with the vast bulk of the public representatives, the trustees, being
declared redundant.

This massive centralization of educational decision

making at the local level obviously required an official rationale, and it
can be argued that the rationale developed by ministers and officials had
three main components:
1.

amalgamations produced equity among the school boards, equalizing their
tax bases to a greater extent than had been possible with a multitude
of small boards and a few very large ones.

2.

this equalizing of tax bases also equalized opportunity among the
province's children.

3.

the larger school boards could now engage in "broad" planning for the
needs of their areas.

The province was so diverse that a process of

decentralization was needed to enable local needs to be met.

Thus,

the Department of Education justified what appeared from the local
level to be a massive process of centralization by redefining it as a
process of decentralization.
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Government-School Board Relations
The reduction in the number of individual school boards resulted in
the massive enlargement of the newly created county or divisional boards.
This enlargement of the school boards had implications for the relationship
between them and the Provincial Government.

During the decade of the

sixties the relationship between the Department of Education and the local
school boards shifted from one which broadly sees the local boards as the
"agents" of the central Government, to one which broadly sees the relation
ship as a "partnershi p".

This shift resulted from a change in the relative

resource balance, including not merely the financial resources available,
but also the consequent distribution of expertise derived from the amalga
mation of the school boards.
Until the beginning of the sixties, the Provincial Government main
tained control with a corps of inspectors, and with provincially set
Grade 13 examinations at the completion of secondary education which were
so structured as to require the teacher to follow the content of the
syllabus with great care, and to preclude any local deviation or initiative
without the prior approval of the inspectorate.
During the decade of the sixties there occurred a gradually acceler
ating process of change which involved the reduction of central provincial
control over the curriculum and the concomitant growth in local initiative.
Since 1967, with the abolition of the Grade 13 examinations, there has
been no standard provincial assessment procedure for high school gradua
tion.

The new curriculum, based on a subject credit system, increased the

choice for the student, and decision-making about the secondary school
system was shifted to the local level and the freedom of choice for the
school board, the school and the teacher was enhanced.

Teachers were

encouraged to develop new courses in accordance with "curriculum guidelines
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which provided the framework within which courses of study were to be
developed" (Department of Education 1972).
From a situation in which the pupils were the responsibility of the
inspector whose duty it was to ensure that they followed a course of study
and a time-table which would fit them for the Grade 13 examinations, or the
High School Graduation Diploma in Grade 12, Ontario education moved to the
position in which students were largely responsible for choosing their own
course of study from courses offered and prepared by their teachers within
guidelines provided by the Department of Education.
It can be argued that the Ontario school system did not simply shift
from a situation in which there was a grim uniformity, but rather, what
changed were the mechanisms which the provincial Department of Education
uses in its attempts to maintain control over the educational process.

The

Department of Education, committed as it was to ensuring that there was a
uniform philosophy of education throughout the province now found itself in
a changed situation in which the former mechanisms of control were no
longer viable.

Yet, from the time of introducing the new curriculum

experimentally in six schools in 1968, until it was made compulsory for the
whole province in 1978, 80 per cent of Ontario children were in schools
which had voluntarily introduced the new programme (Department of Education
1972)
Such a firm concensus can be attributed to several factors.

First,

the Department of Education propagated a view of education and of Canadian
society which demanded innovation.

The explosion of knowledge and increa

sed complexity of society demanded far-reaching changes in educational
programmes, changes incorporating flexibility, diversity and continuity in
the democratic tradition of the province (Ontario Department of Education
1965).

By 1972, the credit-system in high schools was being justified in
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the same terms.

It increased flexibility and the meeting of individual

needs and interests to prepare young people for a rapidly changing world.
The noteworthy feature of these elements of the official doctrine is
that it managed to appeal to two basically contradictory values, individ
ualism and efficiency.

The amalgamation of school boards was justified in

terms of the enhanced opportunities for children in rural areas; the
reformed curriculum was justified both in terms of students and teachers
and also in terms of its appropriateness in a technological society.
Similarly, changes in departmental organization were justified both in
terms of efficiency and in terms of a response to the moves towards
decentralization.

Cultural Influences
Before describing the contemporary educational scene in Ontario it
will be useful to reflect on the influences exerted on the education system
by the various cultural groups in the Canadian society.

Although Canada is

officially a bilingual and bicultural society, based on the fact that the
English and the French were the two founding peoples, it is in reality a
multi-cultural society, the "Canadian Mosaic" in which peoples from all of
the continents of the world are represented:

Englishmen, Irishmen, Scots,

Welshmen, Albanians, Austrians, Belgians, Bulgarians, Czechs and Slovaks,
Estonians, Finns, French, Germans, Greeks, Hungarians, Italians, Jews,
Latvians, Lithuanians, Luxemburgers, Maltese, Netherlanders, Poles,
Portuguese, Rumanians, Russians, Danes, Icelanders, Norwegians, Swedes,
Spaniards, Swiss, Ukranians, Yugoslavians, Arabs, Armenians, Chinese,
East Indians, Japanese, Lebanese, Mexicans, Negroes, Syrians, Turks, in
addition to the native Indians and Eskimos.

The classrooms of Ontario,

with few exceptions, contain a cross-section of several of these cultural
groups with the result that the basic social referent for the teacher is
essentially a multi-cultural one.
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The views and values of the many cultural groups in Ontario whose
children attend school and who can express their views through participa
tion in home and school associations, exert an influence on the education
system.

The four major influences have derived from England, Scotland,

France and the United States.

The early explorers and adventurers, the

militia and the missionaries, and later the settlers and businessmen came
from Britain, Europe and the United States and brought with them ideas
about church and state and education, which they adapted to their local
situations.

The Scottish influence has been well documented by Skinner

(1968) who pointed out the signal contributions made in Ontario by
George Paxton Young, who helped reform secondary education, and Egerton
Ryerson, who built the educational structure of Ontario when he was the
Chief Executive Officer (Minister of Education) from 1844 until 1875.
The cultural, political and social forces which have helped determine
the national character and outlook of the nation as a whole can be seen to
have effectively influenced the character of the education system.

It can

be argued that education must be seen as a social process closely related
to the political, social and economic scene.

The education system is seen

as having its present character not entirely because it has developed in a
certain manner, but also because it has had to make the effort to corres
pond with and adjust itself to the social realities of the times.

In this

sense it can be claimed that the social history of a people, allied to the
cultural totality of the group, is much more significant in determining
the nature of the schools than the acceptance of any particular philosophy.
Politically, we should remember that in Canada the "state" is rela
tively weak, by international comparisons, while "society" comprising
communities, is comparatively strong.

From the earliest days in Ontario,

the school has been intended to respect the ideas, cultural or religious,
of its community.

The school was not the instrument for the dispensing of
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norms and graces from the ruling classes as it was traditionally in
Northern Ireland.
Ultimately, those responsible for this approach to schools were the
early pioneer colonizers, who renounced the warmth of home ties and the
safety of established custom.

They are the people who developed a flexib

ility and versatility of outlook, and an adaptation to constantly changing
circumstances that led them to increasingly distrust traditional or out
moded ways of life, behaviour or thought.

They believed in self-government

and, thus, the first requirement of Canadian education was that it must be
democratic.

There was the belief that schools must not only be under

electoral supervision but also under electoral, that is parental,
manipulation.
Education had to prepare children for living in a democracy where the
individual needs of all children must be catered for.

In this especial

sense education has been and continues to be an instrument for bringing
about desirable cultural changes, and guarantees an easy absorption of the
immigrant into Canadian society.
School in Ontario is from the very beginning a place where children
find their own way of life in their own community, and where the psychol
ogical compulsion is away from elder's authority and leadership.
imbued with the hallowed purpose of self-determination.

It is

It is a "child-

centred" institution where children are given more thought and latitude
than they enjoy in schools in Northern Ireland.

Socialization is extremely

marked, and there is a need felt by many immigrants' children for emancipa
tion into the new world of which they will be citizens.
Of course, a long-settled country such as Northern Ireland, with its
innumerable normative mannerisms, does not need to have the overt social
ization programmes which are evident in Canada.

In Ontario every school

day begins with the singing of the National Anthem and an observance of
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the Canadian flag.

The schools have innumerable successes to attribute to

their assimilation processes.

Children of all types of orientation, and

from very unequal social or religious backgrounds, do receive a new and
promising status.

Ethnic, religious and social backgrounds are little

hindrance, particularly to those of European stock.

How sharply this con

trasts with the divided, polarized pattern in Northern Ireland, where the
assimilation of two religious communities has not yet been achieved.

The

pattern there bears all the marks of the need to manage a divided and
unruly kingdom long ago, and where devolution of responsibilities, local
adaptation, and reluctance to coordinate things nationally have long been
its hallmarks.

School Organization
The school system in Ontario is organized in divisions, each division
being used to identify the programmes of learning.

Thus, the first three

years of school form the primary division; the second three years the
junior division; the seventh to tenth, inclusive, the intermediate division
and the final three years, the senior division.

These groupings of study

areas and the guidelines appropriate to them are subject to a continuing
review, known as the cyclic review.
Kindergarten is voluntary at the age of five, and the elementary
school normally covers eight years of instruction.

In some school boards

the final two years of the elementary segment are provided for in Junior
High Schools or Senior Public Schools.

These schools represent a "bridge"

between the elementary school and the secondary school, and allow for a
gradual adjustment to the secondary school experience.

A recommendation is

made in the final year of elementary education as to the most suitable
programme to follow in secondary school.

This may be a commercial, voca

tional, general education or academic programme.

Although this
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recommendation is made by a student's teachers on the basis of the abil
ities he has displayed in his final year in elementary education, it can be
over-ruled by the parent's wish.

Unlike Northern Ireland, there is no for

mally established, system-wide entrance examination to secondary education.
The eight years of elementary education are followed by a four or five year
secondary school programme.

Students in non-academic programmes may comp

lete secondary school after four years, while those continuing to instit
utes of further education or universities complete a fifth year.
Those students completing four years in secondary school can obtain
the Ontario Secondary School Graduation Diploma, if they have obtained a
minimum of twenty-seven credits.

Students completing five years in

secondary school can obtain the Ontario Secondary School Honour Graduation
Diploma by obtaining an additional six credits, totalling thirty-three in
all.

This is normally required for admission to the universities.

A

credit is normally calculated on one conventional period of study in a
subject area each day throughout the school year.

Subjects are chosen by

the students, under the guidance of teachers and counsellors, from four
major areas of study:

communications, social and environmental studies,

pure and applied sciences, and arts.
The guidance (educational, vocational,and personal) system, elaborate
record-keeping, and the variety of levels of instruction available, make
it possible to avoid "streaming" and yet allows students to make their own
pace.

Thus selectivity, or rather self-differentiation, is quite marked

but never as rigid nor as final as in Northern Ireland.

Local Administration
The management of schools is the responsibi1ity of local or regional
school boards, whose powers are determined and delegated by the Ontario
Provincial Legislature.

These non-sectarian school boards are responsible
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for both elementary and secondary schools in their administrative areas,
but in both financing and administration they are kept separate.

The

members of the school boards, known as trustees, are elected directly by
the residents in the school districts.

They are independent of both the

local municipal councils and, to some extent, the Provincial Government.
The consolidation of school board areas in Ontario has created a
considerable distance between elected representatives and their constituen
cies.

This may partly explain the high frequency of election by acclama

tion, and the low participation rate in school board elections.

Added to

this, however, is the general absence of election "platforms", specifying
the candidate's particular academic and pedagogical proposals.

Voters in

school-board elections very rarely have a sense that they are choosing
among alternative policies for their schools.

In total, the school board

institution appears to function as a guarantee of control by established
local interests.
Whatever the shortcomings of a system where boards are directly
elected by the voters, it contrasts sharply with the appointed boards in
the Northern Ireland system of local school governance.

A proportion of

the board, the local councillors, is elected by the local communities, but
this election is to a seat on the local Council.

The voters have no

avenue by which they can stipulate which members of their local council
should be appointed to serve on the education board.

The only official

avenue of representation open to an individual is through the local school
management committee or board of governors.
In Ontario, some of the duties of school boards, as prescribed in
the legislation and regulations, are mandatory, and others are permissive.
The legislation requires the boards to provide schools and equipment on a
scale sufficient to accommodate all children in their area.

The school

premises must be properly maintained, and the board must select a
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principal and an adequate number of teachers qualified to teach according
to the school acts and regulations, and provide, free of charge, the
required textbooks.

The option sections are more numerous, allowing boards

wide latitude in the provision of educational services that may be desered
in their area.
The chief educational and executive officer of a board of education
is the Director of Education, whose appointment must be approved by the
Minister of Education.

Although he is employed by the local authority he

is responsible to both the school board and the Minister in the performance
of his duties, as listed in the School's Administration Act and the
Secondary Schools and Boards of Education Act.

Finance
The funding of the operations of a school board comes from several
sources.

Approximately 60 per cent of school board revenues is in the form

of provincial grants made for operating purposes, for capital purposes and
as stimulation grants.

Operating grants are based on average daily atten

dance in the schools under a board's jurisdiction, and on a calculation of
a provincial equalization assessment, by which the local assessment of a
municipality is adjusted to a provincial equalization factor.

Grants for

capital purposes take the form of basic tax relief, equalization and
growth-need payments.

Stimulation grants are paid in respect of evening

courses, purchase of library books, acquisition of new school sites, and
many other worthy expenditures.

The province raises its revenue from tax

ation, sales tax, and income tax on corporations and individuals.
The municipalities bear the bulk of the remainder of the total oper
ating costs of the education service.

Local revenues are derived from

levies on real-estate and business assessment.

The school board prepares

and submits to the municipal council concerned an estimate of all the sums
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required to operate the schools during the year.

Since 1970 all school

boards have been limited in their expenditure by ceilings which are
established by the Department of Education on the basis of per-weighted
student.
The Federal Government pays subsidies to the financing of universi
ties and colleges, and indirectly makes significant contributions through
other Government departments and agencies.

Federal funds to the provinces

are disbursed in a relatively equitable manner to all provinces.

The

fundamental principle of federal equalization grants is that, no matter
what each province's level of resource endowment, each provincial
Government should have available to it the financial resources it needs to
provide an average level of provincial services, including education, but
funds are spent according to priorities established by each province.
Donations from private sources, revenue from endowments and religious
bodies, and tuition fees provide a very small source of revenue and is
confined mainly to post-secondary education provision.
The funding of the education system in Ontario through local Munic
ipal revenue, Provincial revenue, and Federal revenue indirectly to the
province, highlights the total dependence on the Department of Education
for funding in Northern Ireland.

This enables the central Government to

exercise tight control over the activities of Education and Library Boards
to an extent not known in Ontario.

However, in Ontario, there has been

greater participation by the Federal Government in the provision of funds
for education in an attempt to equalize educational opportunities or
establish reasonable standards throughout the country.

This, in turn,

creates the fundamental problem of how to increase funds from the national
purse without interfering with the rights of local authorities to adapt
education to local needs, and how also to maintain satisfactory standards
of education uniformly throughout the country.

210

One can argue that in Ontario, because of the contribution made to
the education service of a municipality of resources from local taxes, the
public are keeping education much more in the "public-eye" than in
Northern Ireland.

Progress in the education service depends on the ability

of the public to realize the significance and value of educational decis
ions, and the tax-payer must know he is getting value for his money.

As a

result, school boards are very conscious of the public, and the media, and
education appears to be much "closer" to the people than it is in
Northern Ireland.

Provincial Administration
In Ontario the formal, legal control over education rests in the
hands of one level of Government, the Province, which delegates powers to
the local Boards of Education.

The Ontario education system is under the

direction of a Minister of Education, who is an elected member of the
Legislature and a member of the Cabinet.

The minister has general powers

over the Department of Education, and he is responsible for the administra
tion of the Ministry of Education Act and the regulations thereunder.
Matters referred to in the Ministry of Education Act include the following:
1.

Schools -

the establishment, organization, administration and govern
ment of schools supported in whole or in part with public
money;

2.

Grants -

the apportionment and distribution of money, appropriated
or raised by the legislature;

3.

Studies -

the definition of areas of studies and the granting of
permission to boards or teachers to define the courses of
study;
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4.

Teachers -

the establishment and government of colleges for the
professional education of teachers, or agreement with a
university or college to provide professional education
for teachers;

5.

Special Schools -

the administration of schools for the deaf and

partially deaf and the blind and partially blind;
6.

Private Schools -

registration annually of all private schools.

The responsibility for carrying out the educational policy of the
province lies with the Deputy Minister, who is the senior administrative
official of the ministry.

The administration of the ministry is organized

in three divisions, each of which is under the direction of an Assistant
Deputy Minister.

By indicating the divisions and their branches we will,

to some extent, get a clearer picture of the functions of the ministry.
The Education Development Division includes four branches:

curriculum

development; planning and research; provincial schools; and teacher
education and certification.
four branches:

The Education Administrative Division has

curriculum services; educational exchange and special

projects; school business and finance; and supervisory services.

The

Administrative and Financial Services Division is responsible for eight
branches:

budget services; educational data processing; education records;

financial management; legislation; library and information centre;
management services; and personnel.
In contrast to the divisional organization of the Northern Ireland
Department of Education, three functional divisions are non-existent: the
Inspectorate; the examinations division; and the transfer procedures
division.

This is indicative of the greater control by the Department of

Education in Northern Ireland over curriculum and entrance requirements
for secondary schools.
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A separate Ministry of Colleges and Universities is presided over by
a separate Minister and is responsible for determining the amount of any
capital expenditure of a university or college.

The minister is also auth

orized to make regulations governing the terms and conditions on which
grants are made to post-secondary students and for apportioning and dist
ributing the legislative grants to universities, colleges and other post
secondary institutions.

Federal Involvement in Ontario's Education System
Officially, there is no Federal presence in the area of educational
policy, but, in reality, the educational policies of the Federal
Government and the financial concomitants of that policy cannot be over
looked.
In practice the relations between the Federal Government and the
Provincial Ministry of Education are multiple.

Virtually every Federal

Minister is implicated in one way or another in education.

Federal-

Provincial relations are manifest in the hational Council of the Arts, the
National Council on Scientific Research, the National Council on Health,
the Radio-Television Commission, and in numerous other commissions.
The lack of a department at the Federal level that cares primarily
for education creates a policy vacuum.

Although the Constitution may

forbid the construction of a Federal policy for education, the problem
nevertheless remains: there is Federal involvement, but, no Federal policy
The lack of official Federal involvement may, in fact, be a necessary
price, willingly paid, to hold together a political confeaeration of
disparate provinces, and therefore understandable.
The survival of Canada politically is at the root of the involvement
of the Federal Government in its bilingual programmes.

The aim of such

programmes is not primarily insurance of the continued existence of the
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French as well as the English language, but rather the achievement of a
linguistic situation which is most likely to permit survival on the basis
of the kind of contract on which the country was put together.
It cannot be doubted that bilingualism is still one of the basic
political problems of the Canadian Federation and that, although great
progress has been made, the issue has still potentially the most important
educational and policy implications.

The Federal Government has estab

lished programmes of considerable assistance to the provinces, to aid them
in developing education in the minority language, and developing education
in English or French as a second language.

In conformity with Canadian

practice, Federal programmes for support of bilingualism are executed by
the provinces.

The bilingual programmes are, therefore, applied in many

diverse ways, using different structures.
Canada and Northern Ireland, each in their own particular sphere,
have manifested a widespread opposition to delegating the control of educa
tion to a central, national authority.

In both countries there is strong

belief in local control as a method of stimulating voluntary effort on the
part of the community.

None the less, both countries have had to realize

that the decentralization they have enjoyed has in the long run mitigated
against equality of educational opportunity, and have made definite moves
towards centralization to harmonize overall endeavours.

SUMMARY
This chapter has been an attempt to advance our knowledge concerning
the structure of education systems by focussing principally on the
relationship between the participants in Ontario.
markedly ambivalent.

This relationship is

In Ontario the formal, legal control over education

rests in the hands of the Provincial Government, which delegates power to
the boards of education.

However, unlike the Education and Library Boards
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in Northern Ireland, the boards of education are directly elected by the
voters and are thus, to some extent, independent of the provincial
Government.

In addition, the boards of education are independent of the

municipal councils which grant to them from the locally raised taxes their
portion of education revenue, without having any control over its expendi
ture.

It is, one could argue, through the direct election of trustees, in

a situation which grants formal authority to the provincial Government,
which exacerbates the normal ambivalence in relationships between the
participants in the education system.
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It would appear that school systems, seen as complex organizations,
face two major functional problems.

One of these is the coordination of

individual schools in such a way as to maximize the sequential articulation
of instructional activities and ensure reasonable uniformity of outcomes.
The other is the maintenance of sufficient latitude vis-a-vis the public
constituency and its agent, the board of education, for the exercise of
professional judgements regarding the procedures used to achieve these
outcomes.
The problem of internal coordination can be seen as one of maintain
ing rational procedures in the face of the inherent bureaucratic conflict
of authority based on expertise and on legal criteria.

It is the question

of the maintenance of professional discretion against the criteria of
standard procedures and the judgements of superiors.

The major problem in

the external relations of school systems is to maintain professional
latitude without diminishing too greatly public responsiveness.

The most

powerful and salient public agent is, of course, the school board.
These major problems have been seen in this paper to be powerful
constraints towards the bureaucratization of the school system.

The mode

of organizing the administrative staff, which Weber called the ideal-type
of bureaucracy, involved principles which can be applied to the three
levels of the education system highlighted in this paper.

The require

ments of specialized qualifications, full-time commitment, differentiation
of functions, objectivity, hierarchical control and contractual employment,
etc., can be attached to any organizational position.

Considering that

these bureaucratic principles can be applied generally and recognizing the
fact of diffuse distribution of authority and control throughout the
organization, it would not be inappropriate to speak of the whole education
system as a bureaucracy.

From being a subsystem bureaucracy would become

the system in its entirety.
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Bureaucracy as organization is a difficult idea.

The facts of

organizational structure are not unambiguous data, but abstract and elusive
phenomena which depend on interpretative inventiveness.

In particular, the

boundaries of the organizational components of the education system in
Northern Ireland are difficult to draw.
tion ends and society begins.

It is hard to see where organiza

Hierarchy, rules, division of labour

careers, qualifications seem to pervade modern society, and are not simply
housed in separate organizations.

Perhaps we can speak of organizations

as being bureaucratic only because they are part of a wider bureaucracy modern society itself.
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FIG. 6

ORGAN IZATIONAL STRUCTURE OF SCHOOLS I DIVISION
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FIG. 7

ORGANIZATIONAL STRUCTURE OF TEACHER'S SALARIES DIVISION
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FIG. 9

ORGANIZATIONAL STRUCTURE OF THE INSPECTORATE
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