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ABSTRACT 

This study sets out to make an examination of d ec ision making 
with a particular emphas is on consensus in the process of 
innovation . 

Four countries provide the context - Indonesia , Malaysia, the 
Land (S tate ) of Nordrhein-Westfalen in the Federal Republic 
of Germa ny , and New Zealand . 

The study has two purposes . To examine ; 

1. The relationship between concordance between specific , 
but interdependent groups in each society and the nature of 
the innovation , and, 

2 . The degree of consensus among those same groups . 

The theoretical foundation is a simplified version of a Parsonian 
position , based on normative consensus within a socia l system . 

The data base was derived from three sources . The main source 
wasr, 

(a) A data gathering instrument called an innovation dossier 
which was completed by respondents in each of the countries 
studied, and who were closely involved with the innovations 
as part of a res earch project involving seven countries , 
which agreed to work together on the problem of educa tional 
innovation under the auspices of UNESCO ' s International 
Institute for Pl anning, IIEP , in Paris . An importan t 
source of background information was ; 

(b) The working draft of a book to be published for the llEP 
by UNESCO , edited by Raymond S . Adams and David Chen, 
entit led The Process of Educational Innovation: An 
International Perspective which gave valuable information 
and insi ghts on the chosen innovations not available i n 
the dossiers ; 

( c ) Certain relevant literature, Reports and Acts of Parliament 
concerning the countries studied. 

The method employed is 'case study' b ased and is intended to b e 
both qualitative and illuminative. The emphasis is placed on 
description and analys is of consensus events occurring i n the 
processes of each innovation and not on developing 'findings'. 

Ce rtain broad trends, howeve r, did b ecome apparent among many 
other events which occurred within each innovation . For example: 

In all four innovations the people actually involve d in carrying 
out the reform had no part in determining what the reform would 
be. Those who determined an innovation planned it, and, in two 
.cases legislated for it. The operation of the innovation was 
left in the hands of those excluded from determing what the solution 
would be. 
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Decision making at Government, Ministry and Educator level was 
greater in frequency than decisions made by groups lower down 
the societal hierarchy . 

These , and many other insights yielded into probl e ms encountered 
within each innovation , are pres e nted as t entative conjectures 
on the function of consensus within the innovative process . 
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INTRODUCTION 

The Manches ter Guardian Weekly 1 in the course of an article on 
Cuba and its efforts towards d evelopment, ma de the stat ement 
that : 

"The grass roo ts have little influence on propositions 
made higher up, nor do higher ups have much influe nce 
on rank and file decisi ons." 

The pres ent thesis, though not conce rned with Cuba , is concerned 
with the critical issue implicit in the quotation - cons ensus in 
decision making . It is, as well, conce rned with another 
ph enomenon also implicit in the quotation, the puzzling phenomenon 
of the innovative process; the fact that many innovations found e r 
b e cause _p-f ' rank and file have either not bee n consulted, or have 
been only fitfully or partially involved in the planning, dev e lop­
ment and implementation of the innovation. 

The thesis is however, rather more fo c ussed than is the g eneral 
stat ement from the Guardi an Wee kly . He re the e mph a sis is on the 
education system and innovation within its sphere of op e ration . 
Thus it is the classroom teacher who c onstitut e s the gras sroots of 
this study - gra s sroots are, non e the l e ss part of a wid e r n e twork 
that includes pa rents, citiz ens, local politicians, traditional 
and religious l e aders and many oth e rs. 

Pe r haps it is not stra nge that, as the record con s tantly a sse rts, 
educational innovations fail (Taba, 1962; Havelock and Huberman, 
1977; Ad a ms and Chen, 1980; Ha gen, 1962) . Th e re is, among 
administrators of educational syst ems, an appar ently naive belief 
that clas sroom tea chers are infinitely biddable, infinitely 
resourceful and above all infinitely a dapt a ble . For e xample, in 
New Zea l and it was the classroom t each e r who, upon edict had to 
take delivery of the n ew mathematics t exts from the local a uthority 
and att empt , often without b en e fit of in-s e rvice training, to t e ach 
the new math ematics . Before that, it was the c]as s room t eacher who 
had to come to terms with the vastly different philosophy in 
learning inherent in the 'Ready to Read ' series of readers, and, in 
an in-service climate different from that which teachers enjoy 
today, make 'Ready to Read' an almost indispensable part of 
teaching in New Zealand schools. The success that ultimately 
crowned their effort~ took the best part of twenty years to achieve 
- a something less than ideal implementation, it would seem . More 
often than not however, such attempts are crowned with failure -
for good reason: 

"Faced with anything new which he doesn't know much 
about, the average teacher exhibits a remarkable 

1 The Guardian Weekly Volume 122, No.26, Week Ending 22 June 1980. 
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capacity for going on doing the same old things under 
a new name . " (Beeby, 1979) 

But the Guardian stat ment can be looked at in another way. In 
many countries the 'grassroot s ' have little influence on 
propositions made 'higher up'. Higher up means those decisions 
that are made by Governments and Government ministries. They are 
made with little or no reference to the educationa l consumer in 
the belief that the decision is ' good' for the country, with 
usually national unity the reason, if not the excuse . This is a 
marked characteristic of educational decisjon making, principally, 
but not exc lusively in developing countries where Governments have 
sought to inculcate an acceptance of, and a compliance with 
prevailing political systems, and, among other things, to detach 
di sparate communities from their distinctive cultural an d religious 
affinities in order to promote a sense of national identity through 
formal public instruction (Wil son, 1977). 

In a heterogeneous society the introduction of politically 
determin e d educational programmes has far-reaching implications 
for the student of innovation and consensus. In education, as in 
all social affairs, the people who make up the communities of the 
world have conflicting views on what they want. Changes are 
seldom greeted by universal acclaim. People tend to disagr ee over 
what constitutes educational wisdom. Misinformation abounds ; 
interests clash and while new policy is fashioned most of those 
who will ultimately be affected by it are left to remain on the 
sidelines , unaffected, an d quite likely unaware of it all (Co ombs , 
1975). 

In developing countries ( an d this thesis is concerned both with 
developing and developed countries) an d in particular those of 
South East Asia,the cultural and ethno-linguistic diversity is 
reflected in the widely diverse character of the populations of 
the individual states of the region . Problems with multi­
lingualism and multi-culturalism are endemic, affecting the efforts 
of centralised government to forge a unified nation state. Under­
standably, modern education has increasingly come to be us e d as a 
way to confront and ov ercome the problems inherent. 

This thesis, prompted by sympathy for the problems of divergent 
and developing education systems, sets out to make an examination 
of decision making, but with a particular emphasis on consensus 
in the process of innovation . Four countries provide the context -
Indonesia, Malaysia , the Land (State) of Nordrhein-Westfalen (one 
of the parliamentary democracies which make up the Federal Republic 
of Germany), and New Zealand . Two of these countries can be 
described as developing and two as developed . However they are al l 
widely divergent and display interestingly different organisational 
patterns . 

There is inevitab ly some relationship b etween the starting poin t 
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of a thesis, the choice of method and the nature of the questions 
whose answers are to be sought. In a study such as this the 
assumption made is that any discoveries made may yield insights 
into problems which loom large in the field of educationa l innova­
tion. The search has the overal l purpose of gaining an under­
st a nding (approximating an explanation ), of the function of 
consensus in the innovative process. 

The method employed is based on case studies and may be desc ribed 
as qualitative and illuminative (Trow , 1970; Berg and Ostergren, 
1977) where the emphasis is placed on desc ription and analysis of 
consensus events occurring in the processes of each innovation . 
The innovations concerned are d escribed within the framework of a 
data gathering instrument called an Innovation Dossier which was 
completed by respondents in each of the countries concerned , and 
who were closely involved with the innovations. The dossiers used 
may be described more accurately as halfway between a questionnaire 
and an interview sch e dule. Ample room was provided in them for 
comments by each group of respondents. These dossiers provided a 
framework within which further information about each innovation 
could be more systematically sampled . That included (germane to 
this writer 's purposes), further information into the function of 
Decision Making/Cons ensus. There are drawbacks to a case study , 
dossier based method. Nothing can be proven. The r esults reached 
and given may be contaminated by a personal bias. The lack of 
measurable and quantitative data may also be seen as ano ther draw­
back. Illuminatjon may distort rather than reveal a true image of 
the reality that is b eing sought . 

Nevertheless , because of, rather than in spite of, these drawbacks 
this writer believes that what is informed , depends not only on 
the content in which the dossie rs are set but in the mannerinwhich 
they are sampled ; for, that there is more order in the innovations 
studied than appears at first sight is not dis covered until that 
order is looked for in a syst emat ic way . Ch a pter 1 the r efore , sets 
the b oundaries and purposes of the study , exp l ains the methods 
used, a nd provides a fr amework within which the decision making / 
consensus processes of innovation have been examined . Chapter 2 
outlines the trends apparent in educational innovative research over 
the last three decades. Chapters 3, 4, 5 and 6 are concerned with 
the innovation studied in each of the four selected countries . 
These four chapters have the same basic format. They set out to 
describe and explain the particular innovation within the framework 
of the Innovation Dossier returned by each group of respondents and 
to interpret the information provided in light of the basic concerns 
of this present study. Chapter 7 draws together the analysis of 
consensus events, discusses the insights yielded into problems 
encountered within each innovation, and presents some conjectures 
on the function of consensus within the innovative process. 



CHAPTER ONE 

BOUNDARIES AND PURPOSES 

The purpose of this chap ter is to se t the boundaries and purpose s 
of the st udy, explain the me thods used and provide an explanation 
of the fr amewo rk within which the decision making / consensus 
processes of innovation h ave been examined . Its stru cture is 
presented in the following way: 

First , the background to the study is outlined brief l y ; Second, 
the r easons for the c h oice of countries to be studied is given; 
Third, th e focus, underlying purpose , theoret i ca l basis and 
assumptions made are stated ; Fourth, th e Innovation Dossiers a re 
explained and outlined; Fifth, the structure of the decision making/ 
consensus gr oups are discussed. 

BACKGROUND OF THE STUDY 

This i s a s tudy which aris es out of a l arge r study involving seven 
coulltries . In 1976 a group of educational re sc;nchers and senior 
t: clt!C3 t i on<Jl administrators ( e<Jch ad mi n istra tor h av ing n:q,onsi bi 1 i t y 
for ed u c<Jt ional planning in his own country) , me t undt.:!r the 
ausp jce s of UNESCO ' s International Jnshtute for Pl r~nn ing, IIEP , 
in Paris . They r epresen t e d twelve countries in al l and share d a 
commo n problem - how to ensure that ch osen policies in ed uca tion 
could be effectively taken to their desired conclusion. 

During the course of the meetings h e ld, the g roup agreed u pon 
severa l sa li e nt features of educational planning . Among th em was 
th e lack of information available on th e process of educational 
innovation , the need for res earch based relevant informat ion on 
this process and the similarity that was appa r ent (d espi t e other 
differences ) in al l countries in the relation sh ips b etween the 
schoo l, the community, the educa tion system and the g r ea ter 
societa l system ou t side th e e ducational bound a ries (Ad ams , 1977). 

As a direct result of these d e liberations and the agr eement reached, 
the IIEP se t up a research project involving seven UN countries 
which agreed to work together on the problem of e ducat i ona l 
innova tio~ (Ad a ms and Chen, 1980). 

Each of the representatives consented to take a particular 
innovation from within their own country and trace its progres s 
from the initial idea, through all the stages attempted and all 
the societal groups concerned, up to its general implementation 
(if this actually occurred). 

As it happened each country not only had its own educational 
research or curriculum research unit, but also had its own innova­
tion under consideration or under way. So, after meetings 
involving the production of working papers for each country, 
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designed to provide detai l and background , a data gathering 
instrumen t - an ' Innovation Dossier ' was developed . Its authors 
called it: 

"A strange device halfway between a questionnaire and 
an interview schedule ." (Adams and Chen , 1980) 

COUNTRY SELECTION 

For the present study four of the origina l seven have been 
selected. They are Indonesia , Malaysia , Nordrhein-Westfalen and 
New Zealand. 

The four countries were chosen for study because of the differences 
in the organisation of their educational systems; Nordrhein­
Westfalen has a decentralised system , New Zea land a semi-centralised / 
decentralis e d system , and both Indonesia and Malaysia have 
centralised sys tems , but with differing emphases . 

The four innovations studied were also very diff e r ent . Nordrhein­
Westfalen was attempting to rectify the employment problems of its 
dppren tice age school l eavers , New Zealand to design a different 
an d better t ype of secondary school building , Indones ia to intro­
duce nationally a new modular instruction app roac h throughout its 
system , and Malaysia to develop a new integrated curriculum for 
the first three years of schooling. 

The four innovations however , had several points in common . They 
were all in some way concerned with the quali t y of ed ucation . 
As Coombs (1975) has pointed out the strategies required for 
dealing with quantitative problems in educational systems are well 
es tablished and constitute a skilled and systematic ' numbers 
game '. It is the planning of innovations to improve education 
quality that are not so well understood . 

PURPOSES OF THE STUDY 

Innovations us ua lly , b u t not always, involv e some r earrangement o f 
the i n ternal st ructur e o f their sys t ems , the en t r y o f new peopl e , 
new ma t e r ia l s , f inan cial i nputs an d a new way of do ing things , 
i . e . the i n troduct i on of n ew rule s. Th e i ntroduc t ion of n ew 
rule s implies the making of n ew d e cisions and de cision making is 
c r u c ial to the evolution of i nnovat i on. By d e finit i on then, 
i n n ovation entails change. Whe ther change c omes about in way s 
that promotes or prevents the d evelopment of an i nnovation d e pends 
on the kinds of decisions made - the time s at which they are made, 
and more importantly, the extent to which decisions are carried 
out. Given that decisions for most innovations are made in the 
higher echelons of education systems but those who have to carry 
them out are in the lower, then the degree of concurrence or 
concordance between the two becomes crucial to the success (or 
failure, or abandonment) of the innovation. 
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Thus, the purpose of the study is to examine : 

(i ) the relationship between concordance between specific 
(but interdependent) groups in each society and the 
nature of the innovation, and 

(ii) the degree of consensus among those same groups . 

The assumption made here is that the relative power of each group 
and the degree of concordance between group and innovative idea 
will influence the process of the innovation . In this context, 
deemed critical in the evolutionary process of decision making 
are the r elationships of concordance b~tween the idea of the 
innovation and the hierarchy of the social groups . 

Although there have been a number of attempts to generate general 
theories of change (see for example , Bennis, Benne and Chin, 1961), 
so far theories of educational innovation are relatively rare. 
Ha velock and Hub erman (1977) and Dalin (1970) have taken first 
steps , but as yet the field is characterised more by conjecture 
than certainty. 

For the purposes of the present st udy a somewhat simplified 
(and loo se ) version of a Parsonian position has been adop t e d. 
It sees the cont ex t and process of innovation in the following 
way : The main elements (John s on, 1961; Rex , 1961) in the 
struc ture of a social system are -

(a) 

(b) 

(c) 

(d) 

Sub- groups of various kinds, normativ e ly related; 

Roles both within the larger system and within sub­
groups - each role system being normatively related 
with each of the others ; 

Regulative norms governing sub-groups and roles; 

Cultural values . 

(These are referred to later in the chapter .) 

Parson's social system is based on normative consensus. The 
integration of common value patterns with the internalised n eed/ 
disposition structure of the actors involved is seen as not 
only crucial for the stability of any social system (including 
an educational one), but as the 

" ... fundamental dynamic theory of sociology." 
(Parsons, 1951, 1960, 1961) 

There is no Parsonian general theory of the processes of change 
of social systems. There is the idea of an increase of strains 
in one strategic area of the social structure which are finally 
resolved by a structural re-organisation of the system. In 
educational terms in this thesis an innovation is seen as a strain 
or disequilibrium in the educational system (Figure 1 ). The 
resolution of the 'strain' is attempted by the structural 
re-organisation of the system within a decision making/consensus 
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framework traced within a particular data gathering instrument, 
the Innovation Dossier. This document is now desc ribed and 
explained . 

FIGURE 1 THE EFFECT OF INNOVATION UPON A SOCIAL/EDUCATIONA L 
SYSTEM 

Social System 

The system in 
its initia l 
steady state . 

Adjustments are made to 
the disequilibrium of 
the innovation by seeking 
equilibrium . 

An innovation 
is introduced 
into the 
system. 

The system has 
adjusted and 
become a 
' steady state ' 
once more . 

From: Thomas, A. R., 'Innova ti on in Educa tion' (1967). 

THE INNOVATION DOSSIERS 

The data base for the present study was derived mainly from the 
'dossiers' used in the investigation. Each dossier is an A4 size 
book, containing 176 typewritten pages. The whole volume is glue­
bound (and fragile). The paper cover bears the logo-gram PQIE 
(Planning Qualitative Innovations in Education) within a simple 
geometric design on the left upper corner, and the words INNOVATION 
DOSSIER 2 1, above the logogram IIEP (International Institute for 

1 Dossier 1 was a trial version which after modification, was 
converted to Dossier 2. 
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Edu cationa l Planning) towards the bottom of the page. Each , roughly 
equal, section of the dossier is colour-code d to correspond with 
each of four phases upon which the dossier is predi cated. These 
are designated in the dossier as : 

1. 

2. 

3. 

4. 

5. 

Or~gination - The con ditions that existed prior to the 
emergence of the innovation, an d th e circumstances that 
brought it about. 

Specification - The general or particular specifications 
of the innovation that were developed. 

Operation - The first u se s or applications of the 
innovation tha t were developed. 

Imp l ementation - The development of procedures which 
facilitated the diffusion of the innovation. 

Consolidation - The state of the system when diffusion 
of the innovation is complete . 

The introduction to the dossiers makes the point that, although 
the five stages above could well be interpreted as developmental 
stages in a process of innovation , there is no ' a prjori ' 
assumption of this kind . However , jt is assumed that the stages 
do have some effec t on each other and that certain conditions need 
to be met . In each phase of each innovation, it ems h ave been 
se l ected with these n ecessary conditions in mind . There are 
e l even ma jn elements accepted as b e ing developed. They are : 

(i ) 

(ii ) 

(iii ) 

(iv ) 

(v ) 

(vi ) 

(vii ) 

(viii) 

(ix ) 

(x ) 

(xi ) 

The nature of the ration a l e developed at a partjcular 
stage ; 

The character of the task and its content ; 

The working procedures or methodology ; 

The personnel ; 

The plant; 

The equipment ; 

The links establish e d with relevant soc ial contexts; 

Evaluation; 

Co-ordination; 

Costing; 

Scheduling and Time Budgeting. 

The dossiers contain an array of questions that bear on the problems 
associated with planning and implementing the four officially 
selected educational innovations that are studied in this work. 
The format for each question provided space for checklist type 
answers and further written comments and elaborations . The dossiers 
were designed so that the answers given to the questions could be 
used for diagnosis of socio-cultural aspects of the innovation at 
particular points of time. A representative sample of the range of 
formats used will be found in the Appendix. 
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The l imits within which the questions were interpreted are se t by 
a brief 'justification ' preceding each section and each question 
or series of related questions. An example is given from the 
Origination section to illustrate how the ' scene was set' for the 
respondents from each country . In a 'box' h eaded 'Sec tion I -
Origination', appears : 

This section is concerned specifically with the circumstances 
that existed before any attempts were made to develop the 
specific innovation under consideration. 

Th e success of an innovation appears t o be related to: 

1. the original precipitating causes (which can b e of variou s 
kinds ); 

2 . the source or origination of the innovation itself; 

3 . the extent to which and the way in which a rationale for 
the innovation developed . 

This section thus sets out to s eek answers to questions like : 
Was there a problem situation tha t surfaced? Wha t wa s it? 
Where did the concern for it originate? To what exten t did 
concern spread throughout society? What were the forces 
brought to bear on the problem situation? 

The purpose of the section is to produce information that 
appears relevant to the future development of the innovation . 

The next page, 1.2 (indicating the section of the dossier and the 
page number , respectively), is topped with : 

There is some evidence to sugges t that sometimes the success of 
an innovation depends upon the exten t to which it is a solution 
to an existing problem or lack. 

Below this the first question in the dossier is put: 

Question: Before the proposa l of the innovation, was 
there a particular problem, problem situation or need 
recognised as requiring this (kind of) innovation? 

The replies were to be indicated as: Yes 
Know= 0, and Not Applicable= (blank). 
for comments, was the convention followed 

= I, No= x, Don't 
This, including space 
for each dossier. 

The respondents for the dossiers were, as already stated, senior 
people in their field; each having some responsibility for 
planning educational innovations in their own country. They 
comprised: 
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In Indonesia: 

A senior Administrative official in the Ministry an d 
a Res earch Officer. To provide answers for the dossier 
they conferred with colleagues ; 1 in their own organisa­
tions, and in the Tea chers Col tege s involved in their 
innovation and in the schools . 

In Malaysia: 

A Senior Administrator in the Penang Division of the 
Ministry of Education and a Senior Research Officer in 
the Curriculum Development Centre of the Planning 
Division of the Ministry . 

In Nordrhein-Westfalen : 

A senior Officer in the Ministry with responsibilities 
for planning , plus a University Professor an d his 
research associa t es working on the project . 

In New Zealand : 

A Senior Official in a Re gional Office of the Department 
of Education who had access to all the pe ople involved 
in all aspects of the project, and a University Professor 
whose contact was more margina l. 

All of these Administrators and Researchers had partjcipated in 
the design an d development of the dossiers and all had access to 
their respective Administrative systems and / or the projec t schools. 

The respondents were asked to take each question in sequence , and 
after cOJ;sider ing every alternative offered : 

1. 

2. 

Respond in the appropria te places on the checklist . 

Add any additional supplemen tary info1~ation an d comment 
thought necessary to clarify the answer . 

DECISION MAKING /CONSENSUS GROUPS 

Figure 2 contains a sample question from the dossier. It lists the 
groups in society whose considered reaction was thought to be 
influential. Figure 2 is included for these reasons: 

1. 

2. 

3. 

It provides a good example of the scoring convention 
followed throughout each dossier; 

It enumerates the societal groups e xamined in the study 
for evidence of decision making/concordance consensus; 
and 

It illustrates the basis upon which the four chosen 
dossiers were examined for degrees of Decision Making, 
Concordance, Consensus and Dissensus. 

It is emphasised that the figure is not representative of all items 
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1.4 

FIGURE 2: SAMPLE ITEM FROM DOSSIER (Origin ation Phase , Page 4 . 

The nature and extent of concern expressed over the basic 
problem (situation) and the ' power ' of those expressing it 
often affects the support an innovation gets and, accord ­
ing l y , its success. 

Q : Were the groups listed below or vocal r epresentatives of them 
displaying concern publicly over the problem at the time? 

01 
02 
03 
04 

05 

06 
07 
08 
09 

10 
11 
12 

13 
14 
15 
16 
17 
18 

19 

20 
21 

22 
23 

24 
25 
26 
27 

The people in general ........ . 
Parents of ' school attenders ' . 
Affected schoo l attenders ..... 
Tertiary and Senior Secondary 
Students ...... . .............. . 
Teachers (including Teacher 
organisations~ ............... . 
School administrators .... .. .. . 
Teacher Trainers ............. . 
University personnel ......... . 
Officials in the Education 
Department (Ministry) ........ . 
Officials in other ministries 
Trade Unions ................. . 
Emp loyers (including associa-
tions) ....................... . 
Local authorities ............ . 
Other ' interested ' organisations 
Traditional leaders (chiefs,etc) 
Religious Leaders ............ . 
Other community leaders ...... . 
Media spokesmen (j ournalists , 
c ommenta tors, etc) ..........•. 
Prominent or 'interes ted' lay-
men ..................• ·. · · · · • · 
The Government .............•.. 
Non-Government politicians 
(opposition) ..••••..•..••.•... 
The Head of State ••.•....•..•. 
External Agencies/Experts (e.g. 
World Bank, UNESCO, etc) •••••. 
Other: Specify •.•...•••...•. 

COMMENTS: NEXT PAGE, PLEASE 

CONCERN 

None A Li ttle Some Much 

(X ) 
(X ) 
(X ) 

(X ) 

(X ) 
( X ) 

( X ) 

(X ) 

( X ) 

( X ) 

( 0 ) 

( X ) 

( 0 ) 

( 0 ) 

( X ) 

(X ) 
(X ) 

( X ) 

(X ) 
(X ) 

(X ) 
( 0 ) 

(X ) 
( ) 
( ) 
( ) 
( ) 

( /) 
(X ) 
(X) 

( /) 

(X ) 
(X ) 
(X ) 
( / ) 

( X ) 

( /) 
( X ) 

( /) 
( X) 

( X ) 

(X) 
(X) 
( / ) 

( /) 

(X) 
(X) 

(X) 
(X) 

(X) 
( ) 
( ) 
( ) 
( ) 

(X ) 
( /) 
( /) 

( X ) 

(X ) 
( X ) 

(X ) 
(X ) 

( X ) 

(X ) 
(X ) 

(X ) 
(X ) 
(X ) 
( X ) 
( X ) 

(X ) 

(X ) 

( / ) 
( /) 

( /) 
(X ) 

(X ) 

( ) 
( ) 
( ) 
( ) 

(X ) 
( X ) 
( X ) 

(X ) 

( /) 
( /) 
( /) 
(X ) 

( /) 
(X ) 
(X ) 

( X ) 

( X ) 

(X ) 
(X ) 
(X ) 
( X ) 

( X ) 

(X ) 
(X ) 

(X ) 
(X) 

(X ) 
( ) 
( ) 
( ) 
( ) 
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in the Dossiers (see Appendix). Only parts of the dossiers were 
used for the present study . These parts were those that indicated 
in some recognisable way that members of a societal group made a 
decision either for, against (or somewhere in between), some 
particular aspect of the innovation being considered. A 'recognis ­
able way' was indicated by the position the respondents placed 
their ticks in relation to a given question. In Figure 2 the 
respondents considered that much public concern was shown by 
teachers, school administrators and officials in the Education 
Department over a problem that exercised them at the time. They 
also indicated the degree of concern, and the amoun t of concern in 
the space allocated in the Dossier for comment . For example (as 
will be shown), the respondents for the German innovation indicated 
a 'nationwide' debate over concern for their particular problem. 

Similarly, dissensus, or resistance to the phase of the innovation 
under scrutiny is indicated by ticks placed under categories 
h eaded, Very Resistant , Strongly Opposed or Rejected in other types 
of dossier it ems. 

The strategy used in this study was as follows: Each dos s ier was 
examined, item by item, ph3se by phase , for evidence of societa l 
groups indicating either consensus or dissensus amon g groups 
within a normative relationship . The strongest indication was 
given in the qu e stion asked, for a particular item . For example: 
At the Origination stage the question is asked: 

"On the basis of evidence available, to what exten t 
were the groups listed below supportive of , or resistant 
to social change in general?" 

The range of categories given is Very Resistan t, Resist ant, Neutral, 
Supportive, Very Supportive and No Evidence . The respondent 
concerned was asked to make his ticks after considering every 
alternative offered. It was on this evidence (plus comments ) that 
a decision was made as to whether or not the item indicated 
consensus or dissensus. Ticks under Very Supportive, we re 
regarded as group consensus. Ticks under Very Resistant, were 
regarded as group dissensus. 

Concordance or concurrence between the listed groups was also looked 
for and noted. For example, in Figure 2 it will be noticed that 
Some concern was shown by the parents of school attenders, a group 
who, as a body, have very little effect on educational policy. An 
individual parent can (and does) effect changes in policy on his 
own by, for example, resisting zoning decisions or a class place­
ment for his child (by confronting the principal of a school 
directly)~ but apart from rapid and vociferous 'flare ups' from 
time to time over issues such as caning or bussing, the overall 
parental influence is of little account. 

However, Some concern was also shown by the Government and 
Opposition (see Figure 2). This, under the stated purposes of this 
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study, gives an opportunity to examine the relationship between 
concordance among mutually dependent groups in the concerned 
society , for, while parents on one hand and politicians on the 
other are far apart in terms of an educational 'power' base, the 
wider public participation in educational matters by the societal 
groups, with supposedly little de cision making power, over recent 
years has meant that politicians listen to pressure groups of 
parents who want a say in the direction they feel the system should 
be heading. As Coombs and Luschen (1976) point out, the consensus 
of politicians is required before an important innovation can be 
set in motion. 

Using the method described above, 20 items were identified as having 
elements of consensus/dissensus concordance. These items were 
tabulated and analysed and will be presented in a later chapter . 

Not all items c overed in the 176 dossier pages concern decision 
making. There are few overt exampl e s , for inst a nce, of group 
decision making in elements such as costing or e quipment. However 
p e rusal of the dossiers revealed a source of furth e r information : 

This is the cat e gory of it ems, found in each of the pha s e s of each 
innovation, that ask the respond ents to rank s uch e l e ments as 
econ omic necessity, e ducational des ir ability and moral n e c essity, 
in ord e r of import a nce, at the time of the a uthori s ation of each 

1.14 

FIGURE 3: SAMPLE ITEM (Origination Stage , Page 14) 

Whether innovations are introduced because they are needed 
or (only) desired, sometimes affects their success. So 
also does the nature of the necessity or desirability. 

Q: At the time of authorisation (or the beginning of action to 
consider the problem), which of the following explanations, 
if any , were given overtly by the authorisers? (Please rank 
order your answers in order of importance.) 

01 
02 
03 
04 
05 
06 
07 
08 
09 

Economic ......•..•.....•.• 
Educational ....•••••..•••• 
Political •..•.••••••.•.••• 
Ideological .•..••.••.••••. 
Social ................... . 
Religious .•.••..••••..•••• 
Moral .................... . 
Aesthetic ................ . 
Administrative 

COMMENT: 

Necessity Desirability Ranking 

( I) 
( I) 
(I) 
( I) 
( I) 
( ) 
( I) 
( ) 
( I) 

( I) 
( I) 
( I) 
( I ) 
( I) 
( ) 
( I) 
( ) 
< I) 

( 2 ) 
( 5 ) 
( 1 ) 
( 4 ) 
( 3 ) 
( ) 
( 7 ) 
( ) 
( 5 ) 
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innovation; at the time that the choice was made in favour of the 
proposed innovation, and at the time when the innovation was being 
evalua t ed in the Operational stage. Figure 3, taken from the 
Origination phase, is an example. 

In terms of the stated Parsonian position taken in this study, the 
opportunity is pres ented by this type of item to consider such 
concerns as cultural values and the importance of various roles 
and regulative norms in each society affected by an educational 
innovation. The comments made by the respondents to these items 
also provides the researcher with insights into the attitudes of 
the societal groups concerned with patt·ern maintenance, goal 
attainment and int e gration . These are the very groups (for the 
most part) listed in Figure 2; the source of the decisions made 
and the basis for normative consensus . 
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CHAPTER TWO 

THE LITERATURE ON INNOVATION 

The purpose of this chapter is to outline the trends apparen t in 
educational innovative research at the present time. This entails 
a brief review of the significant lit e rature over the last three 
decades combined with an indication of the characteristics of that 
literature both within the broad area of educational change an d 
the more specific topic of educational innovation. 

LITERATURE ON INNOVATION 

It is interesting, in 1980, to cast back as short a span as thirty 
years, when t erms such as educational change, innovation and 
consensus were little used either in educational r esearch or 
practice . 

By the 1960s however, publication of investigations a nd research 
studies on change and innovation accelerated. More was published 
then than in the previous thirty years (Rogers and Sho emaker, 1971). 
That lit erature however, had its own character. It was pr e domin­
antly America n (Stuart and Dudley, 1968; Kurland and Miller, 1966; 
Havelock, 1968, 1973). It was almost wholly concentrated upon 
studies of schools. It was mainly concerned , moreover with 
particular situations - a particular school or a particular system 
of educa tional administration a nd as well the content of the 
organisation or administration of the particular school or system . 
Interest in the major process elements such as steps , strategies, 
barriers and consolidations were yet to emerge . Moreover, the 
American emphasis of the studies r eflect the essentially decentra ­
lis e d nature of public education in the USA. As such , they were 
not n e cessarily relevant to either Western European or emerging 
countries of the Third World. 

During the 1970s the pace increased . Particularly in the last half 
of the decade the literature had become quite voluminous. Dill and 
Friedman (1979) described it however, as overwhelmingly descriptive 
rather than analytical: 

"Most of the published work is narrative material, 
opinions, theoretical fragments or 'How to' manuals." 

Systematically obtained data and theoretical bases are contained 
in only a small sample of the available studies and where these do 
not exist, 

" ... the perspective employed may vary depending upon the 
disciplinary training or background of the research." 

This results, Dill and Friedman say, in the empirical research, 
limited as it is, being non-cumulative. Dependent variables vary 
from study to study and the direction and magnitude of relation-
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ships are often unspecified. Dill and Fri edman, in this context 
were referring to studies in higher education but i n an examination 
of virtually a ll innovation research to date, Downs and Mohr (1976) 
arrived at similar conclusion s . A quotation from their work puts 
it quite succinctly: 

"Perhaps the most alarming characteristic of the body of 
empirical study of innovation is the extreme variance 
among its findings , wha t we call instability . Factors 
found to be important for innovation in one study are 
found to be considerably less important, not important 
at all or even inversely important in another study. 
This phenomenon occurs with relentless regularity . One 
should certainly expect some variation of results in 
social science r e search, but the record in the fie ld of 
innovation is beyond interpretation. In spite of the 
large amount of energy expended the results have not 
been cumulative . This is not to say tha t the body of 
existing research is useless ... This troubling instabil­
ity results .from a lack of clarity on several conceptual 
issues ... Perhaps the mos t straightforward way of 
accounting fo r this empirical instability and theoretical 
confusion is to reject the notion that a unitary theory 
of innovation exists and postulate the existence of 
distinct types of innovations whose adoption can best be 
explained by a n umber of correspondingly distinc t 
theories ." 

It is clear from the above- and this is · typica l of commentaries 
upon innovation theory or the lack of it - that prevailing 
theories of innovation 

" ... have neither the breadth nor the strength to provide 
much guidance regarding the variables that are pl aus ible 
to change , or to predict with much confidence the effect 
of significan t changes ." (Rogers and Shoemaker, 1971). 

The fau lt is seen by Berg and Ostergren (1977) to lie in the 
methodo logy used . They see the still curren t belief in methods 
borrowed from the natural sciences as no longer being valid . They 
question whether on e can find relevant explanations of social 
realities by defining isolat e d varia bles in social even ts. Similar 
doubts were expressed in the fi f ties by Kurt Lewin (1951). 

What the solution may be is yet unclear but one possibility seems 
to be to use the tools of both the social sciences and the natural 
sciences in a multi-disciplinary way, especially when research 
frameworks to study innovation are being constructed. 

To do this, Kahn (1974) has suggested that before further advances 
can be made, more rigorously conceptualised quantitative research 
is needed. The difficulty here is to define 'rigorously', and 
then apply it in social science terms to the concepts that are to 
be employed. Attitudinal and values orientations are notoriously 
difficult, both to conceptualise and to quantify. Kahn argues 
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that what is needed are measures for behavioural changes in an 
organisation and how long they last for . He does not, however, 
suggest what these measures are , or should be, nor does he suggest 
any way of relating in a systematic way, the relationships among 
behavioural changes. 

However, the development of conceptual frameworks does seem to be 
an appropriate step on the way to eventual greater understanding 
of innovative change . Berg and Ostergren (1977) build a careful 
formulation based on Lewinian Field Theory (1951). They see 
Lewin's theories as useful for description, explanation and predic­
tion of the relations between various causes of change in socia l 
systems. Briefly Berg and Ostergren describe their stance as 
follows: 

l. 

2. 

3. 

4. 

5. 

They employ: 
A systems approach in which events and b e haviours are 
explained by means of structures and forces across the 
social field as a whole. Syst ems are regarded as 
possessing their own characteristics and may be regarded 
as participants in processes . The importance of the 
parts of a system depends not on their characteristics 
but from their positions within each syst em. 

They vi ew : 
Change as a disturbance of equilibrium in the field 
(see Figure 1, Chapter 1). Opposing forces striving for 
dominance cause di sequilibrium, and see : 

Innovation introduced into a force field as a process of 
unfreezing the force field surrounding the equilibrium, 
so that the equilibrium moves, over time, causing a 
continuous change of balance over time (Figure 1 ). 

They interpret: 
The analysis of change and causes of change by reviewing 
the system situation as a whole. 

Using: 
A conceptual apparatus of dynamic constructs which 
indicates interactions and interrelations to analyse 
the causes of change. 

This style of model building had been reviewed earlier by Havelock 
(1971, 1973). 

Havelock discerned three types: research and development (Rand D); 
social interaction (SI); and the Problem Solving (PS) models. 

Schon (1971) attacks diffusion models for their neglect of the 
conflicts inherent in social change. He regards the process as 

" ••• more nearly a battle than a communication", 



and, 

15 

"Innovation in any aspect of the system threatens the 
syste m a s a whole." 

Schon stresses the n eed for an approach to innovation that covers 
comprehensively the n eed for ch ange, resistance to change , methods 
of diffusing innovations , public reform strategies , l earning 
systems and self-renewing systems an d de tails methods for innova­
tion development under these h eadings. 

Taxonomies of the ory and research ex isting in the social science 
literature, attempt to provide descript ive categories . Turner 
(1974) focu ssed on functionalism , conflict theory, interac tionism, 
and exchange theory. He id entifies the types of sociological 
the ory employed . Chin a nd Benne · (1969) using an original 
interpretive conceptual framework focussed more specifically on 
types of change. They produced three categories : rational­
empirical, normative-reeducative and power-coercive . Gamson (1974) 
cited by Dill a nd Fri e dman, also identifies theoretical t ypes 
wh e n l ooking specifically at change in higher education. Gamson 
identified fou r distinct fr ameworks und erpinning research i n his 
field ; complex organisation , conflic t, diffusion and planned change . 

The most common mode l in innovat ive literature still appears to be 
the diffu sion t ype mode l (Have lock, 1971; Schon, 1971; Gamson, 
1974) . A number of diffusion studies have b een concerned with the 
speed with which a particular innovation diffuses throughout a 
system (D e Fleur, D'Antonio and De Fleur , 1971). Mor t and Ross 
(1957) gave attention to the length of time required fo r an innova ­
tion to diffuse through a school system . Allen (1956) using a 
similar orientati on compared the d iff u sion of communi t y study 
programmes with driver training courses . As a mat t e r of interes t 
the s tudy programmes took sixty year s to permeate throughout his 
sch ools sample, wher ea s the driver training courses took only 
eight een to achieve a similar level of saturation. According to 
traditional diffusion theory , diffu sion occurs between individuals 
even though the medium for dif fusion is essentially a social 
setting , i.e. an innovation is started by an indivi dua l a nd spreads 
by contac~ with other individuals (Hagerstrand (195 2) quoted by 
Berg and Ostergren). 

House (1974) who based some of his work on Hagerstrand's Innovation 
Diffusion as a Spatial Process, in an anniversary article in the 
Journal of Curriculum Studies (1979), reviewed a selection of 
innovation studies from the last decade. He used his review as a 
vehicle for arriving at an explanatory interpretation of trends 
and development in innovation research. The following paragraphs 
draw heavily on this source. 

House describes innovation during the first part of the last decade 
as technological in perspective - a perspective attributable to the 
boost given to science, foreign languages, mathematics and physics 
in secondary schools after the launching of Sputnik (Brickell, 
1961). House identifies Rogers (1962) and later with Shoemaker 
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(1971) as the leaders of this early technological thrust. Rogers 
began the (now common) analysis of innovation according to 
logical stages, e.g. awaren es s, interest, evaluation, trial and 
adoption. The human actors were classified according to the 
speed they 'took' to the innovation. 

Next came a period dominated by the R D and D (research, develop­
ment, diffusion) model - a model described by Havelock (1971) as 
having four sequences: research,development, diffusion and 
adoption. This model usually entailed extensive planning, high 
development costs, a division of labour and a passive consumer. 
This model was found to be more ideal than actual partly because 
in the decentralised educational systems of both the USA and 
Great Britain the adoption of innovations depends very largely on 
individual schools and individuals within each school. Even so 
the model has retained popularity with officials down b ecause , as 
House suggests , it involves the bureaucratic penchant for large 
scale decision making. 

The ear l y seventies saw a concentration on what House labelled 
political innovations because the problems (largely of the R D and 
D approach) , were interpreted as lack of interaction among 
factional groups within the concerned populations. The earlier 
Ha gerstrand (1967) r e search on diffusion was plotted by House 
(1974). The course of the diffusion of an innovation t e nded to be 
shaped by personal contacts . A similar analysis of innovations 
in school and local districts pointed up the difference in access 
that teachers and administrators have to externa l contracts to 
resources, and to the avai labl e rewards. Research by Westbury 
(1976) showed the teacher as having few incentives to innovate and , 
in fact , many discentives. The burden of innovation usually falls 
on t eachers (Fullan and Pomfret, 1977; Kritek, 1976). 

In the USA educational researchers for the Rand Corporation 
concerned with federal programmes found that 'mutual adaptat ion' 
was the key to success for government programmes (House, 1979). 
This entailed staff training and two-way communication at the 
local school level (Berman and McLaughlin, 1974). In further 
studies, Rand Corporation researchers found the allocation of 
federal money was usually enough to start a project but commitment 
was only generated where a local need was perceived - 'Out side' 
projects did not tend to be supported. Workshops tended to work 
well, outside consultants did not. Financial rewards and massive 
planning were found generally not to be productive ploys, but 
strong administrative support was regarded as essential. A 
crucial finding was that schools that were helped to strengthen 
their own capacities, rather than to imitate 'good' models were 
better agents of diffusion. Dissemination was found to be 
limited to the local participating schools and did not extend to 
other district schools. The Rand studies have emphasised the 
'power' of local communities to affect positively or resist 
effectively innovations that do not coincide with the local 
interests. 
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In Britain too, a 't eachers view' of government agency programmes, 
criticised the t endency for ' outside ' innovators to under-rate the 
' established system', its institutions, its processes , its 
personnel an d its achievement (MacDonald and Walker, 1975). The 
same study regarded ' curriculum negotiation' between the parties 
as the best means of ensuring dissemination and acceptance of 
introduced innovations. 

Politically motivated innovations have largely been concerned with 
broad social change (Becher and Maclure, 1978), and have been 
instituted by the ruling political party or power. They have also 
displayed a t endency for conflicting political, economic , cultural 
and subject claims to shape the curricula and without r e f erence to 
the views of individual teachers. 

The final perspective House lab e lled ' cultural '. This label refers 
to an anthropological approach to innovation set within a specific 
culture and a specific social setting, without concern for political 
overtones. Cultural innovations are set in the classroom (Smith 
and Geoffrey, 1968; Smith and Keith, 1971), the school (Sarason, 
1971), and the loca l communi ty where school / community relationship 
hav e been s tudied (Hoke, 1972). The schoo l sys t em h as been 
regarded as an ecosystem or an ecology of education embracing the 
schoo l culture , the community and the school / community where : 

"Nobody on the outside was trying to do anything to 
anybody on the inside." (Goodlad, 1975). 

Some of those who have advanced the cultural perspective have seen 
the di ssemination process as a cuJtural confrontation b e tween the 
researchers and the t each er s (Rud duck , 1976), which could be 
organised a nd understood by the u se of a k ey framework with culture 
as the key concept . By this she meant that h ypo theses a nd 
experien ces were disseminated to t eachers who in turn di ssemin ated 
them to other teachers. The ' culture ' Rudduck claims, is located 

" ... in the actual t ea ching materials used and printed 
expressions of theory." 

The disseminating group interpreted the culture for transmission 
to the recipient group which inevitably produced a gap between the 
research culture and the interpretation of its products in the 
culture of the classroom . 

The 'gap' between researchers and practitioners mentioned by Adams 
and Chen (1980) has been treated comprehensively by Elliott (1975) 
and Wolcott (1977). Elliott contended that professional practice 
should be based on practical deliberations by teachers rather t~an 
on knowledge from independent research. He pleaded for dialogue 
between the parties. Elliott has developed teacher training 
innovation models in which the teacher fully participates in the 
research in his own setting. Wolcott's study was directed to the 
different meanings produced by the efforts to impose change. 

The reasons for teacher resistance and inertia to change has been 
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investigated by Lortie (1975). He provides illuminating insights 
into how scholars view teache rs. Lortie regards t eaching as a 
conservative occupation, mainly b ecause the career and work 
rewar ds are found in p e rsonal contact with children and contain 
uncer tainties about effects on children . Innovation should there­
fore be regarded with suspicion . 

The cultural p e rspective is regarded by House a s a future major 
perspec tive. He predicts that concerns with l a n guag e, symbols , 
socia l exchange, shared value s, cultural context , belief systems 
and evolutionary c hange will ' swell ' the literature in the eighties. 

"Case study will be a major m~thodology of inves tigation." 
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CHAPTER THREE 

FEDERAL REPUBLIC OF GERMANY 

LAND OF NORDRHEIN-WESTFALEN 

BERUFSVORBEREITUNGSJAHR 
(BVJ) 

(An innovation d e signed to give an opportunity 
for un employed school leavers to return to school 

for a further ye ar.) 

This cha pt e r h a s two ma in purpo ses: First, to desc rib e and e xpl a in 
in s ome d e tail, the c ont ents of the Innova tion Doss i e r r e turn e d for 
the Land of Nordrhe in-Wes tfal en; and s econd, to int e rpret the 
information provided in light of the basic c on cerns of this pr e sent 
study. 

The items from the dossier have been analysed and presented in the 
following sequence: 

A. 

B. 

c. 

Background information concerning Nordrhein-Westfalen at 
the Origination phase of the innovation (including the 
education system) . 

A description of the sequence of the innovation. 

The decision making/consensus argument of this study. 
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BACKGROUND 

Nordrhein-Westfalen is the largest of the West German Lander. It 
is also the one with the highest population because of its 
concentration of industrial complexes centred on the valley of 
the Ruhr. The tremendous achievements of the West German economy 
since its devastation in World War II needs no repeating here. 
What may not be generally understood, however, is that the 
Federal Republic, like all the other Western nations, in spite of 
its phenomenal recovery an d growth to one of the most affluent 
nations in the world, began to experience an increased rate of 
unemployment in the early seventies. The rising numbers of young 
unemployed, caused (as the dossier informants outlined), by a 
slowing down of economic expansion led to a cutback in manpower 
n eeds and a consequent decreased interest in offering places for 
apprenticeship . Those chosen for apprentice placement tended to 
be, not al l, but the 'best ' school leavers -

" Well educated , well qualified and well disciplined for 
apprenticeship ." 

The remajning school leavers, esp e cially those handic a pped by 
socia l and regional considerations we re left 

" ... without learning and working opportunities". 

People on one h a nd wanted the probl em of youth un employme nt solved 
but at the same time they did not trust regulations or schools 
b e ing regulated by the state . There was therefore a clash of 
values between the Government's attempts at problem solving ( from 
top to bottom) and private attempts (groups of people trying to 
help themselves). So far the threads of consensus are clear, and 
can be shown as sources from those sections of German society who 
were involved . The 'value-questions ' were very relevant for the 
Berufsvorvereitungsjahr (BVJ) which in its initial form, la s t e d 
nearly a year and was a regulation b y the Minister that gave 
unemployed school leavers the opportunity to return to school fo r 
a further year if they wanted to do so . 

THE STRUCTURE OF THE EDUCATION SYSTEM 

From the age of six children in the Federal Republic have four 
years of general education. At the end of this period a selection 
is made, based on parental aspiration and the teachers' advice, as 
to what kind of future lies in store. The children are divided 
into one of three streams. The Gymnasium stream is a normal course 
of instruction for the academics and leads through a classical 
education to the University. The business, trade and economies 
aspirants are directed into the Realschule where the normal 
curriculum continues, but with its accent on commercial subjects. 
Those who do not have the attributes necessary for these two 
streams, but who hope to become tradesmen, and skilled go to the 
Hauptschule (Highschool) with its accent on practical and vocational 
instruction. 
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There is a fourth stream called the Sunderschule (School for 
Special Education) . This is the stream for children with learning 
difficulties which offers the most basic curriculum. Once in the 
stream that has been selected , the children study in that stream 
until they reach fifteen years . Here a range of alternatives are 
available . Transferring (either up, down or across) is possible. 
Mostly, however, the die is cast and the only real movement is 
downwards, particularly for those who find the Gymnasium too 
demanding. 

TheRealschule pupils may continue th e ir vocational type education , 
or, if their marks are good enough can be promoted to the Gymnasium. 
Another possibility to be considered here is to leave schoo l and 
find a job or become un employed. For this category one day a week 
of school is provided . We are concerned with the 'dual' system 
which is yet ano ther option for Rea lschule pupils . This syst em was 
b egun in 1919 and entailed four days of apprenticeship employment 
and one day spent at a s tate vocati onal school (I.B.E. UNESCO 1975). 

The pre-vocational stage of education is the lOth grade. The 
statutory system embraces only nine grades . After this, att e ndance 
is voluntary at the Gymnasium and apprenti ces have to divide their 
time between their job and the vocational sch oo l until they are 
18 year s old . 

Mos t of the vocational schools in Nordrhein-Westphalia are huge 
institutions of some 2,000 - 6,000 pupils each , so plant, equip­
men t and such a re not a problem . The innovation is concern ed with 
a g roup of youth who would normal l y not b e concerne d with full-time 
schooling and therefore the probl ems lay wi th curricu lum, educa ­
tional philosophy a nd t eaching practice, which has to a djust to the 
n ew group. The r ea l prob l ems however, were problems of providing 
t each e rs for the new group, in-service tra ining, ancilla ry 
services and advisory services . These have to be dealt with by 
educational planning. 

The population for the innovation are 15-16 year olds, with a 
predominance of girls because they have greater difficulties in 
finding apprenticeships. They are mainly of lower socio-economic 
status. Some of the children are Moslem, the offspring of Turkish 
workers, but the great majority are German with an increasing 
number of Italian, Yugoslav and Greek children of migrant workers. 

Account was taken of several variables when designing the innova­
tion. These were allowed for in the 'Richtlinien' (printed guides) 
as variations in the curriculum for the pre-vocational year and 
were dictated by the schools taking into account the geographical 
variations, the different sorts and forms of industrial production 
and economy as they occurred in different parts of the state. 
This was imperative if chances in the labour market were to be 
enhanced. The variations were recognised as being of a 'socio­
economic kind'. 
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THE INNOVATION IN SEQUENCE 

The dossier returned for the Land (S tate ) of Nordrhein - Wes tfal e n 
in the Fe deral Republic of Germany sta ted that the ' genera l public ' 
was alarmed as far back as 1975 when 

"an increased number of young people" 

could not find apprenticeships . The statistical source quoted 
gave a figure of 100,000 but the informants stated that the actual 
figure was probabl y higher. From then on there was pressure on 
the educational system to 'do something about i t'. 'Average ' 
general public expectation that the ed ucational system ought to 
present at least part of the solution, was stated . 

The nature of the problem, as it emerged initially had several 
causes . The first was the increase in the population caused by 
the genera l ' baby boom ' of the sixties . Secondly , there was a 
change in the traditional dual system of vocational education 
which had exis t e d in the Republic for many years . This was 
basically an attempt to improve the quality of vocational education 
by enforcing improvements that were promulgated by Federal 
legislation . 

The time sequence given over l eaf for the Federal German innovation 
is at first glance startling for its speed . The res ea rch team 
exp lain it this way : The problem of finding apprenticeships for 
young people is not new in German politica l and educationa l d eba te. 
The discussion started as far back as 1900. There we re three 
differ ent approaches -

(i ) Vocational education consisting of basic voca­
tional ski lls for those who did not wan t to take 
up apprenticeships. These were unskilled workers . 

(ii ) Vocational education for handicapped school 
l eavers . 

(iii) Attempts to upgrade the quality of vocational 
education by overcoming the prob l ems of integrat­
ing genera l and vocational education . 

These included a one-year basic vocational course on a voluntary 
basis, specialised vocational training in the second year, and 
special courses for young people who left school without any 
certificate of proficiency. None of these approaches however, 
according to the research group, had been developed far enough for 
general implementation but they spawned a fund of ideas, proposals 
and observations when the 1975 unemployment problem forced quick 
action on the authorities. The three approaches were included in 
the Berufsvorbereitungsjahr (BVJ). 
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Preparations in the Ministry of Culture . 

Experimental Classes on a voluntary basis. 

Preparation of specifications - curriculum, 
organisation, budget. 

Programme against un emp l oyment by Government 
of Nordrhein-Westphalen. 

Parliamentary Committee under Minister of 
Culture. 

Issue of the 'Richtlinien'. 

Legis l a tion by Parliament. 

Ministerial Regulation (BVJ) . 

Genera l Impl emen tation. 

(Special regul ations for handi capped youth 
issued.) 

However , the pre-vocational cl8sses were in 1978 , par t of the 
vocational schools with a population of some 586 ,000 pupils and 
17,000 teachers . The newly created classes numbered 35 ,000 pupils , 
or l ess than eight percent of the population of the system . Jt 
may well be argued that a system of this size is healthy and 
strong enough to bear a problem area like the current innov8tion . 
The opinion of the research group in 1978 was that the cons equences 
of the whole system had been unde r -estimated. The innovation may 
lead to change for the \vhole system but at present is a matter of 
speculation. 

The dossier shows clearl y tha t the state of affairs as outl ined 
aroused a nationwide debate in the Federal Republic. Hardly a 
week went by when the media did not feature the problem of 
un employed school leavers in some way. The depth of the national 
concern is indicated by the reference to repeated newspaper articles , 
political speeches , radio and t e l evision it ems , large public 
meetings and small di scussion groups. In fact the probl em was a 
continuing source of national embarrassment. 

The pattern of consensus so far is clear. The incid ence of rising 
unemployment had been noticeable for some years. The response 
was quite literally nationwide because it offended some basic 
tenets of German belief regarding the goodness of work and the 
evils that could and would arise from idleness . Particularly the 
kind of idleness forced by unemployment . 

Once the problem appeared the initiatives needed to deal with it 
were taken by the officials of the Education Department, Trade 
Unions, the media, prominent citizens and the leading politicians 
from all parties including the head of state . Teachers, pupils, 
employers, local authorities, religious and community leaders also 
expressed concern • . 
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• After the beginning of the general discussion of the problem , 
practically all relevant groups tried to find solutions. Parents, 
of course , tried to find solutions for their own children , local 
authorities for the youths of their own communities . More importan t 
was the attempt of the Federal Government in introducing n ew 
legislation for vocationa l education b e tween 1974 and 1976 which 
was on l y partly successful . In Nordrhein-Westfalen the government 
had tried to deal with the problem since 1975 through the Ministries 
of Culture, Interior, Finance and Work, Health and Social matters. 
The problem was dis cussed within the Federal German Parliament . 
Although the Federal German Parliament .pub lished some recommenda­
tions it did not practically influence events . 

The initial clarification of the problem was made by the Government 
and Parliament in Nordrhein-Westfa l e n working together. The most 
important parliamentary stan ding commission in the clarification 
process was the ' Kultur-Surschup of the Landtag '. The guidelines 
(Ri ch tlinien) were prepared especially by the planning department 
of the Ministry of Culture in collaboration with units from the 
above ministries . 
of the Ministry of 
worked together . 

A special Commission was formed in which members 
Culture an d principals and teachers from schools 

The authorisation for att empting to deal with the problem sprang 
directly from Government in the form of regulations and directives 
through the appropriate Ministers . At this point in the time 
scale for the event s it was thought that the problem had been 
identified clearly which of course did not mean that it was . 
The problem too , was not stated with sufficient lucidity. 

Strangely enough, at that time the attitude of those most effected , 
the school l eavers varied from strong opposition to favourable . 
This was also noted of tertiary students , teachers, school admin ­
istrators , university personnel and what were li s ted as other 
' interested ' organ isations. The general population, parents, 
teachers colleges, emp loy ers, local authorities, religious an d 
community leaders were rated as neutral to favourable. The groups 
in favour , were the media, prominent laymen, the politicians an d 
the Chancellor himself. Once the choice was made the go-ahead was 
given b y the Minister in writing for the designing of the innova­
tion to proceed. At this stage, the media, the public, parents, 
pupils, etc., had no part in the innovation's design. The main 
thrust was made by Government Ministries, Trade Unions and 
Employers. This may be due to the fact that there was nothing that 
the journalists 'think to be sensations'. It may be due to the 
fact that public interest was just directed to expect a solution 
and not to the details and/or alternative specifications. A 
telling comment is the lack of interest evinced by the Chancellor, 
the people in general, the community leaders, etc. Their interest 
would probably only rekindle if and when the media criticised the 
innovation. 

Prior to the innovation being put into practice the specifications 
of the innovation were not brought to the attention of the public. 
The reason was not secrecy, but sheer lack of interest on the 
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public's part. The usual amoun t of informa l communication existed 
( perhaps in the form of rumour) but the extent of d iscussion on 
the innovation is unknown . The extent of suppor t for , or resist­
ance to the innovation when specifjcations were completed or the 
first steps were being taken to put it into practice were judged 
as too early to assess , particularly by the schools (prin cipals 
an d teachers ). 

In spite of the fact that the Ministry personnel and the Prepara­
tory Commission were acknowledged as qualified and were aware of 
the problems inherent in implementation without experimentation 
they still decided that implementations-could be done by ' overnight' 
legislaticn . 

THE OPPORTUNITY TO RETURN TO SCHOOL 

This section of the chapter represents an i nt erpretation of the 
information provided in the previous section i n light of the basic 
concerns of this present study . It is necessary that it must 
retrace some of the ground previously covered. 

In the Nordrhein-Westfa]en innovation, the problem area selected 
was defined very ear ly -

" An increased number of young p e ople could not find 
apprenticeships ." 

In fact th e public concern was intense , particularly among the 
parents of the pupils affected and of course, the pupils th emselves . 

There was what appears to be a clear example of mass consensus ; a 
cultural response to the violation of a c ultura l norm; the 
' origina l' Protestant e thic that th e re is value in work . There is 
no place for idlen es s. Political ideology was seen to be violated , 
morality was offended and social justice injured. The public 
concern can be shown diagramatically as in Figure 4 . The 
headings are identical wi th the headings in the dossier except that 
the groups listed have been reorganised into a hierarchy with 
Government uppermost an d the general public at the bottom. The 
amount of concern shown by a 'bar' t ype indicator gives an 
immediate and positive view of the almost general concern . However , 
even given mass consensus, different groups are likely to be 
differentially concerned, as the r esponses to the Dossier indicated . 
The extent to which each of the groups appeared concerned has been 
illustrated in Figure 4 As Figure 4 reveals, the greatest 
concerri was shown by the parents of those affected, the media, the 
affected youths, various pressure groups and laymen and not 
surprisingly, the political education system (the Education 
Department and other departments) and the Government. The debate 
was 'nationwide'. The media, motivated according to ideology, 
political persuasion and economic interest gave the problem a 
great deal of space, air-wave and air-time. 
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FIGURE 4 THE NATURE AND EXTENT OF CONCERN SHOWN 
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The universities made active comment (primarily through their 
education and sociology d e partments). The public d e bate began. 
The politicians, the Federal Chancellor, the Prime Ministers of 
the concerned Lander, and Ministers of Education expressed their 
concern in a number of statements on the problem. 

Figure 5 shows the amount of initiative taken, by the same groups 
that showed concern over the problem of the un emp loyment of the 
apprentices . Comparison with Figure 4 clearly shows that 
consensus for initiative was kept at the same, or higher, level 
of concern by the same power bases . 

Parents tried to find solutions (jobs) for their own children and 
local authorities for their own youth . The Government, in an 
attempt to assuage the problem, passed new l eg islation for 
vocational education (industry and craft education) which was only 
part ially successful . 

It is significant to note that government and l egis lature acted 
both swiftly and in concert , by the formation of parliamentary 
commi ssions which inc lud e d not only bureaucrats but also school 
principals and t eachers. 

It is at this point that a different consensus ' strain' is 
mentioned . Germany was experiencing nationally th e first setback 
to its phenomenal record of economic success . Because politicians 
( and th e public) , often measure success in terms of prosperity, 
changes which point to a s l ow down in increasing pros p e rity are 
seldom popular . However, in the general d ebate a value question 
surfaced . On the one hand some voices questioned the wisdom of an 
unqualified pursuit of wealth . Issues s uch as transport, 
pollution, an d energy conservation were being brought to public 
notice , as we ll as national concern over housing, schooling and 
working conditions. The question of values , was seen by some as 
relevant to the Berufsvorbereitungsjahr (BVJ). It (the innovation) 
had therefore two consensus bases; that is, broad agreement among 
those concerned , that the situation required: 

1. 

2. 

A further year of schooling to prepare for entry into 
the labour market; 

A chance to find a lifestyle not dependent on economic 
success. 

The consensus then was thus with respect to the existence of the 
problem - not necessarily the best manner of solution. Concern 
was universal. The value base for the concern was not. There 
was then something of a clash of values with however, the great 
weight of public opinion taking the more conservative position. 
In fact there had been a marked tendency for German society to 
become conservative. The enthusiasm for social change, so evident 
between 1965 and 1972 seemed to have disappeared, especially 
where it concerned social change which was initiated by official 
political agencies. There was no longer an expectation that change, 
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FIGURE 5 THE AMOUNT OF INITIATIVE TAKEN BY CONCERNED GROUPS 
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especially value changes, should be initiated by the government 
or the opposition. 

In spite of the concern that was universally shown for the plight 
of school leavers seeking apprenticeships , strangely enough , at 
the time when the decision to give them an opportunity to return 
to s chool was selected for action , consensus was by no means 
universal among those most concerned . The school leavers them­
selves varied from strong opposition to a favourable response . 
The decision to return to school was at first made voluntary but 
as many children played truant (to be returned to school by the 
police), soon the law was changed to make attendance compulsory . 

The dossier 
the problem 
favourable . 
politicians 

shows that the reaction to the BVJ as a solution to 
by the population at large, varied from neutral to 

Only the media , some lay spokespeople and the 
were exclusively favourable to the idea. 

SPECIFICATION 

The 'specifi c ation' of the innovation - the actual d es jgn and 
development of its chara c teristic form - did not bec ome part of the 
public d e bate . Tho s e who were con cerned we re the e du ca tors and 
ministry officials involve d with working out d e tails and drawing 
up blue prints. Public int e r e st a nd concern was for a solution to 
the problem and not in details and s pecifics. Printed booklets of 
directions and guidelines (Richtlinien) were issued to the 
affected schools and t eachers , which may or may not have been read 
or understood . There was no syst ematic in-service training . And, 
in no shape or form could the guideline s be regarded as a practical 
blu e print to be followed by practitioners . The general population , 
the Head of Government, the religious leaders and the various 
community leaders, as well as the politicians, seemed to be 
uninterested in the specifications . This was because the media had 
also lost interest to the extent that it did not criticise the 
innovation even though the 

" ... usual amount of informal communication existed" . 

The only discernable reaction existed among the teachers themselves. 
As in every human activity there were small groups who worked 
enthusiastically, rather large groups who were neutral and 
uninterested, and groups who preached doom and failure. 

From the description of the events on the causes and birth of the 
German innovation up to its implementation the details of the 
decisions made and agreed upon are reasonably clear. So are the 
reactions of the various groups of the community. Consensus would 
appear to be an ephemeral phenomenon, in that it can only be 
identified as a massive manifestation in the innovations earliest 
stages but then becomes a non-event for the public at large and 
only a feature of the reactions of those most concerned with the 
innovation itself . 
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Consensus depends on shared access to information. If information 
is not availab l e to segments of the community, consensus becomes a 
non-issue. In the BVJ it is noteworthy that once the solution was 
left to the schools , the sharing of information virtually ceased, 
even within the educational system . The result was that not only 
were some of the teachers opposed to the scheme an d invariably 
other teachers in the school , but also , whole schools too. 

The actual attitudes r egarding consensus or dissensus regarding 
the implementation of the innovation indicate a curious patchwork 
of variables. The people in general favoured the innovation. 
However many groups, ranging from parents, schoo l attenders and 
tertiary students, as well as teachers, school administrators , 
teacher trainers and trainees, university personnel and the media 
were either strongly opposed to or strongly in favour of the 
innovation as a solution to the problem . 

Those actually in favour were the bureaucrats , the politicians and 
the trade unions, as well as religious leaders. Both the Govern­
ment and the Opposition were in accord here too. 

In the German innovation the more prominent indicators of consensus 
that could be identified as the innovation unfo]ded were : 

1. 

2. 

3. 

4. 

5. 

6. 

7. 

The problem was ag r eed up on by many groups as a problem 
very early. 

The un employment problem was a matter of widespread 
public concern . This public concern quickly spread to 
b ecome a political concern , and in retrospect , helped a 
political purpose. 

The political consensus on the problem was one of 
extensive accord as to both the need for a quick solution 
and the means of achieving it between Government, Head of 
State and the Opposition parties . 

The problem itself was a socio - economic one, with over­
tones of violated political ideology, morality and social 
justice that gave rise to a broad consensus for reform 
of some kind. 

While the problem (unemployment) was not the fault of the 
education system, by almost common consent, the solution 
was seen to be best left to education to solve. 

The almost universal consensus (towards some sort of 
action to alleviate the problem) did not, in the event, 
extend to agreement over solution of the problem. 

There is, within the dossier, a tacit agreement among the 
respondents that the innovation will succeed because of 
the size of the educational system and its capability and 
resources to 'trouble-shoot' any problem. 



8. 

9. 

10. 

11. 

12. 
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The power of deciding the precise form in which the BVJ 
should be manifested was given to the schools, an d 
teachers. 

What had to be done therefore, became a matter of 
negotiation among the various power groups in each 
school. Whether consensus among such groups emerged 
is, as yet, unknown. In fact whether some schools actually 
did anything at all is, as yet , unknown also. 

Nonetheless, the dossiers provided no indication that the 
politicians questioned the competency of their teachers 
to meet the chal l enges of the problem. 

The successful operation of the innovation depends upon 
the continuing support of the teachers in the affected 
schools . 

This is where the whole question of consensus takes on 
a different character . In the Dossier the people 
actually involved in carrying out the reform had no part 
in determining what the reform would be. Ironically 
those who determined it only Jegislated for it, while the 
operatjon of the innovation was left in the hands of 
those excluded from determining what the solution would 
be. Each school could decide for itself what to do. 
Even in that limited context consensus was also very 
limited - to the very few teachers who were given 
responsibility to look after the BVJ programme . 
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CHAPTER FOUR 

NEW ZEALAND 

NEW SECONDARY SCHOOL STANDARD PLA N 
( SB O) 

Popular Name : 

WHANAU HOUSE DESIGN 

(A plan for a school of the future organised 
and planned as a consultative exercise .) 

This chapter sets out to describe an d explain the above innovation 
withiri the fr a mework of the Innovation Dossier returned by the 
respond ents in New Zea land, First, the n eed for the inn2 v a tion is 
examined ; second , the methods us e d to produce the plan ~s describ e d; 
third, a n ac count of the repercussions over the naming of the 
innovation is given; fourth, the atti tud es of the implementors are 
explored , th e responses of par ents, teachers and pupils given; and 
finally a brief summa r y made of both the eva luation and the events 
that occurred . 

TIMETABLE 

1960s 

1970 

1972 

1972-74 

1974 

1975 

1976 

1977 

1978 

1978 

1979 

1980-81 

The problem began to surface . 

Educational Development Conference Activities (EDC). 

Educational Development Conference Reports. 

Secondary Education Review (SER). 

Ad Hoc Committee -

Problem clarified. 

First unit commences (October- December). 

After delays (construction) pupils move in. Evaluation 
commences. 

Construction commenced on two more schools . (Auckland and 
Timaru). 

One-day evaluation seminars held - June/July. 

Further evaluations made for Department of Education. 

Schools commenced 1978 due to open. 
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THE NEED FOR AN INNOVATION 

Over a period of some twenty years in New Zealand concern has 
been expressed from time to time, by teachers, principals, 
parents and sometimes pupils that in a schoo l that is 'too big' 
there is 'loss of identity', an 'impersonal atmosphere' an d 
' conditions conducive to bad behaviour , to n ame but a few { 
There is, however, no estimate as to what does constitute a 
school that is 'too big'. Big city schools are a n obvious 
candidate for the title but these are not the only ones in a 
nationwide population of some 250 state secondary schools. 

The initial problem, h owever, beside the vague generalisation of 
a school that is 'too big ~was also seen under the bl anket 
concern for the 'quality ' of education . 'Big schools' were seen 
as not providing a school structure of sufficient intimacy. 
The present organisation wh e re teach e rs work in subject 
faculties means that t eachers do not interact sufficiently with 
other t eachers, or with other pupils in the school. Communication 
problems exist between t each ers and the school a dministration as 
well as the school population . As well, in New Zealand the 
in creasingly multi cultural make-up of th e schools, and the 
organisation f o r it, is not satisf i e d by the existing 'bi g school' 
org anisation . The concern ove r Secondary Educa tion is ex pre ssed 
graphically in Figure 6. 

THE PLANNERS 

Faced with s uch 'philosophical ' i ssu es , a nd as well, a n in c r eas ing 
concern over the l ead-time for putting schools in place , the 
Education Depar tment d ecid e d to conv ene a meeting of expe rts to 
discuss the i ssue. 

The c onference was approved, both at Ministerial and Director­
General level. The people involved included some Depa rtment of 
Education officers, some post-primary schools union repre s enta­
tives, several principals of primary and secondary schools, 
several inspectors of secondary schools, and two staff from a 
university and a Teachers College. There were some twenty-five 
people in all. The meeting was presided over by the Director 
of Secondary Education. 

The mandate given to the group was to design a school building 
that would be appropriate as a prototype for secondary schools 
of the (near) future. The group could be seen as the source of 
the form of the prospective innovation. The composition is worth 
noting. The inference to be drawn is that the right of 'consumer' 
opinion to be represented was not officially recognised (Adams 
and Chen, 1980). This particular problem with its component, 
financial, architectural and contracting parts became a problem 
for educationists to solve exclusively. 
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FIGURE 6 PUBLIC CONCERN OF GROUPS OVER SECONDARY EDUCATION IN 
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The results of the conference appeared 
tion, Secondary Schools for Tomorro~ : 
and construction (1975). This booklet 
confer ence: 

in a departmental publica­
A ne~ approach to design 
says of the initia l 

" The outcome was a statemen t of professional require ­
men ts which would have to be taken into accoun t in 
planning a n ew secondary school . Central to the group's 
thinking was the necessity to maintain each person as an 
individual within a group in a specially designed 
building, the Whanau house . These houses, a number of 
which make up the school , der~ve their name from the 
Maar i, ' Whana u' , the concept of extended family ." 

The idea of the planning group, an d one which was cent ral to thei r 
thinking at this stage was that the school social situation would 
be an: 

" ... extended fami ly of students and teachers of various 
ages a nd stages who care for one another as the good 
fami ly does." (Department of Educa tion, 1975) 

This would encourage group loyalty and exten d the boundaries of 
the schoo l to the neighbourhood and the communi t y . The initia l 
flow of events towards producing a new Secondary School Standard 
Plan is depicted i n Figure 7 . It shows the Decision-making 
from the initia l idea of the Director of Secondary Education to 
the initial conference , the production of plans and their consid ­
eration. Also indicated is the ' gap ' between the exper t s an d 
possib le community consensus . 

The Government gave its approva l to the new plans, and th e ideas 
embodied within them . In his foreword to the report the then 
Ministe r of Educa tion referred to the plans as : 

" ... a very exci ting and stimulating response " 

and l ater, to the report as a : 

" ... very significant sta tement on s econdary educa tion." 

THE FIRST WHANAU SCHOOL UNIT 

The first unit was built at the long establishe d Penrose High 
School, Auckland, in 1976, or rather, commenced in October. The 
staff at Penrose started on the planning of the educational 
programmes at this time but by February 1977 it was evident that 
delays in construction would delay the opening. The pupils 
selected for the Whanau unit were absorbed into temporary 
accommodation and did not move into the unit until April of 1977. 

The school design is not a traditional one. There are no 
corridors, but instead a cluster of Whanau houses, each housing 
up to 250 students from Form III to Form VII with their associated 
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teachers . The 'house ' consists of five rooms an d two seminar 
rooms, each grouped around a common room . As well there is a 
resource room and a staff room. Between these rooms and the huge 
commons area is a kind of inside courtyard which is designed to 
act both as a buffer to noise as well as providing v en tilation 
and a visually pleasant se tting. The original ideas are given 
in Figures 8 and 9. 

The whole concept was designed for flexib ility, both in room 
spaces and in overall school size , which was thought to be an 
optimum of five Whanau houses surrounding the school offices 
and reception area , professional planning centre and library. 
The whole design made it easier for the communi t y to visit and 
use the school. 

MISCONCEPTIONS OVER A NAME 

Adams and Chen (1980) commenting upon the name given to the new 
concept say that the name sought to symbolise the togethern ess 
of the two dominant cultures in New Zealand - those of European 
stock a nd those of Polynesian extraction. 

There was thus , consensus among the p]anners on the name . Both 
the New Dictionary of Modern Maori (Ryan , 1974) and the Concise 
Maori Dictionary (Reed, 1968) give the main (primary) meaning 
of Whanau as : be born, and, family (in a broad sense ) (Ree d) as 
a secondary meaning , and this choice of name was lat er to cause 
dissensus because of its s;~bolic significance in Maoritanga to 
birth an d the fami ly. 

When the name was given and publicised it provoked two r esponses , 
both misconc eptions, about the function and nature of the school . 
The first was caused by the connotation s given to the name. 
Being Maori , some non-Maori (Pakeha) parents assumed that the new 
school would educate only in Maoritanga (things Maori) . More 
significan t however, was the reaction of the Maori community to 
the word Whanau itself. 

Whanau literally means 'to give birth', but not just to a n 
individual being. It signifies to the Maori, a continuation of 
the family and tribal blood lines and reaches back to the very 
nation (iwi) itself. The idea for the school name in fact, was 
an ideal choice, having regard as it did for the traditional 
Maori way of life, a life governed by elders and chiefs guiding 
by precept and example, by authority vested in tradition, but 
maintained by the mana (prestige) of the individual within an 
enveloping presence of arohanui or great love. These functions 
had their parallels in the envisaged life of the school. Thus: 

"Each day will include required studies, a wide range 
of options, and time for the student to work on his 
own or relax over coffee or a cold drink and talk 
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informally. Each pupil should feel that the day is 
tailored to his needs, not to a centrally improved and 
unyi e lding plan. There will be room for spon t aneity. 
Sometimes a t eacher will be with one pupil, sometimes 
with 25 and sometimes several teachers with perhaps 
100.~ (Departmen t of Education, 1975) 

About this t ime too (1974-75) a previously muted an d inarticulate 
movement by the Maori people for a place, as a people, in New 
Zea land society, was rapidly b ecoming both articulate a nd 
insistent. Maoris were searching for self identity within their 
own culture. Customs, long in decay - such as th e protocol on 
the marae (triba l ground used as a meeting place) - were revived 
a nd restored, along with the meeting houses themselves . A new 
sense of Maori worth was abroa d. It took its forms among other 
things, in a questioning of Pakeha violations of Maori custom 
a nd protocol. 

Thus the u se of the word 'Whanau' by a combined kor erorero (a 
great deal of talk) of Pakehas moved members of the Maori 
community to a vocal and sometimes bitter reaction. 

The word ' Whanau': 

~ ... is not just a word to be bandied around , it is par t 
of our remaining culture . If the spirit of Whana u in 
the Maori sense is not upheld , then I for one can have 
no par t in i t and I will have to resist vigorously the 
morally unjust way in which it seems it will be used.~ 
( Extrac t from a paper by a specialist in Maori Studies, 
quoted in Adams and Chen, 1980.) 

The discussion on the name 'Wh anau', necessitated a rather lengthy 
exp l anation. It served to illuminate the repercussions which the 
most b enignly designed decisions can b es tir. 

Figure 10 shows the flow from an initial planners consensus to a 
community dis sensus and its subsequent retrieval by prompt action 
by the school in allaying Pakeha parents' fears as to the reason 
for the name and in conforming to the spiritual needs of the 
Maori community by attending to the dictates of Maori cultural 
protocol and custom. 

However, the general consensus among educators over the innovation 
was supportive of the departmental officials endeavours. This 
is particularly so, too, of the school (unit) attenders themselves, 
while the teachers and the school ·administrators supported 

~ ... any considered attempts to improve school climate, 
and this included the Whanau experiment.~ 

On the other hand, some dissensus became evident: 

~ •.. on the basis of affirmations by Maori leaders of 
the dangerous effects of change on their traditional 
way of life." 
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Ye t as the respondents point out , these changes had been 
proceeding for a considerable time . Adams and Chen (1980), 
also comment upon the t emporary loss of morale among both staff 
and pupils due to the delays in opening the new unit. Employers 
are also rated in the dossier as being resistant to any changes 
but no reasons are given. 

STAFF ATTITUDES 

Early i n the planning stages and well before the new block was 
completed the Principal had name d the staff who would work in the 
Whanau House. These ten t each ers met ' often and regularly' 
studying the philosophical do cuments already produced. They 
formed , at this stage , a highly motivated group . 

At this time also a research study to evaluate the appropriateness 
or otherwise of the unit in ed ucational terms , was set up. It 
comprised two university and one Education Department r esearchers, 
and a loca l seconda ry inspec tor. The ten appo inted staff 
provided feedback information . Mention is made of the willingness 
of this original staff and the amount of work they were prepared 
to accomplish i n order to get the innovation ' off the ground '. 

The evaluation team using techniques of participant observation , 
tape recordings, time schedu l ed photography an d interviews on 
a regular and systematic basis wi th both pupils and staff initially 
found both to be enthusiastic about their n ew situation. 
Consensus it could be said, was high . But, certain ev ents within 
the new schoo l contributed to a decline from this 'h igh ' to a 
definite 'low'. 

Adams and Chen (1980) describe it thus : 

"Attitudes perhaps initially benign, perhaps latently 
hostile, began to harden nega tively." 

Many factors contributed . All of them due to other attitudes and 
decisions taken , over a period of time. 

There were three identifiable group responses to the innovation, 
beside that of the local community ethnic groups: 

(i ) 

(ii ) 

(iii) 

that of the concerned parents; 

the teachers of Penrose High School; and 

the pupils of the school. 

Parental concern centred upon discipline, educational opportunity 
and success in School Certificate examinations. This concern 
arose from the changes in conventional type schooling embodied 
in the Whanau House philosophy. 
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The teachers were, at first, enthusiastic about the situation, 
their colleagues and the personalised approach inherent in the 
philosophy for the Whanau House. Over time, enthusiasm be came 
tempered by the disadvantages of always being on view; lack of 
privacy; and a constant stream of visitors. In sum, a general 
mismatch of expectations became coupled with an increased work­
load of administration an d planning r esponsibilities. The appoint­
ment of a new principal brought changes in policy that affected 
the 'family' concept of the unit. Inst ea d of being a 'family' 
the upper forms spent more time away i n the main school. Teachers 
also moved over for classes in the main school . The original 
flexible time schedules became eroded. · There was no 'carry 
over' of the intake of pupils to a second year. The Whanau 
staff were seen as elite and privileged b y thei r main school 
c oll eagues. 

A paper produced by main school staff on the decline of School 
Certificate standards was rebutted by Whanau House staff i n a 
counter-paper. Finally the institutional structure of a ' big ' 
secondary school was re-asserted . The pr essu re was towards 
conservation . The concept of the ' e ducational family ' became 
difficult to sustain . 

The pupils too, in the b eginning, were enthusiastic. They liked 
the new unit. They felt close to th e ir peers and privileged. 
Absenteeism was low. The pupils liked the r e l axed atmosphere , 
the opportunities to be autonomous , the easy access to their 
teachers and the great amoun t of interpersonal int erac tion taking 
place . ' Free ' time was regarded as an opportunity to get more 
work done, but there was concern over the workload which by some 
pupil s was seen as not enough to pass School Certifi c ate. Thi s 
view was linke d with parental concern. The junior pupils in the 
Whanau saw their goals as subject centred. The senior pupi ls 
saw their goals as facilitative and guidance centred. Initially 
an assessment of pupil attitudes and preferences were positive, 
socially, educationally and physically. Like the teachers, the 
pupils were regarded as elite and over-privileged by their peers. 
The policy changes d escr ibed led to the 'families' b eing 
weakened by 'options', necessitating moving to the main school 
for teaching. There was no 'carry over' from Form III to the 
senior forms . Thus the Whanau concept, as originally conceived, 
was eroded and weakened. 

These are indicated in Figure 11. 

It will be noted in Figure 11 that in 1977 a change of principal 
took place. Research, notably Smith and Keith (1971) have 
pointed out that when a change of personnel occurs, particularly 
well up the hierarchy, changes in policy and intent occur. This 
is natural enough. The new incumbent is not expected to act or 

· react in the same way as his predecessor especially if he was 
not party to the earlier philosophising and planning. 
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FIGURE 11 PARENT-TEACHER-PUPIL RESPONSE TO I NNOVATIVE SITUI.TION IN Wf!ANAU HOUSE UNIT 
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EVALUATION 

To date the trial is still proceeding. In the . second year of 
operation (1978) a system of options by fourth, fifth and sixth 
formers affected the population resident in the unit markedly. 
These options had the effect of taking them out of the unit and 
the family atmosphere into the ' conventional ' school for greater 
or lesser times during the school day. As this happened a new 
group of third formers was introduced to the Whanau house. The 
new group were thus unable to make the educational and social 
contacts with their senior peers so necessary to upholding and 
perpetuating the stated ideals. Effective evaluation of the 
innovation woul d need at least a three and possibly a four year 
cycle, and a reasonably static, resident population. 

There are two similar schools under construction and due to open 
in 1980-81. One in Auckland and the other in Timaru. Two schools 
do not r e present a general implementation of the innovation but 
they will undoubtedly form a more h euristic form of trial as 
whole schools than the single unit imposed within the Penrose 
campus did. 

IN RETROSPECT 

The Whanau house design started with a decision to plan at the 
highest level. Such decisions normally have a consensus base 
eventuating from the Minister himself, which t ends to guarantee 
that an innovation will proceed more surely than an innovation 
that has humbler origins . In his foreword to the published 
proposal on the Whanau House School the Minister of Education 
referred to the problem areas that he saw b eing closely concerned 
with building production and des ign as well as with organisation 
and curriculum. These were, school size, the ability of schools 
to adapt to changing needs inside and outside the school boundaries, 
and the difficulties in ensuring that the school buildings were 
sufficiently flexible to meet new and changing patterns. 

The Whanau house innovation attempted to meet these problems by 
agreement to act at the highest levels of educational policy­
making, as a consultative exercise. In the early planning stage 
there was no intention of inviting comment from other than experts. 
Dissemination at the specification stage it was feared, would 
cause too much public debate over the basic design. Consensus, 
from the beginning, was strong among the lower echelon educators; 
the selected principal and the new teachers who would be 
entrusted with the task of turning the physical innovation into 
the 'reality' envisaged by the educational guidelines on, it must 
be stressed, the peculiar type of voluntary basis which is such a 
strong feature of New Zealand education. Policy may be laid down, 
and often is. Teachers do not have to subscribe to that policy. 
Ample evidence is available in the Whanau house project that the 
original ten teachers had a strong desire to succeed, under the 
new conditions, that was at a high level indeed . 
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This is as far down the socio-educational hierarchy, however, 
that the cons ensus and the decision-making was intended to 
proceed. The dossier respondents reiterated several times 
that the general public, interested lay people, community 
leaders and the like were not included in various stages of 
planning. It is significant too that the problems of economics 
and technique in building system terms played a large part in 
this attitude. While implementation of the educational philosophies 
was not seen as a problem , given willing staff , the probl ems of 
prividing the Wh anau units on time, and economically, would need 
to wait for solutions when construction of whole schools in 
different locations began, as they did in 1978. 

The lack of information about policy and philosophy in the 
beginning caused discussion among the general public and 
agitation to affected pupils and parents in particular. This was 
not dissipated until the school itself acted positively and 
publicised, discussed and consulted with the affected populations, 
particularly the Polynesian community . It could be said that the 
dissensus caused by the lack of publicity did not dissipate 
until the feedback from pupils an d staff permeated the boundaries 
of the affected societal structures . 
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CHA PT ER FIV E 

INDON ESIA 

Title : 

MODULAR I NSTRUCTION SYSTEM 

(A t e aching-l e arning strate gy develope d i n 
the De velopmental School Project.) 

Popula r Name : ~one 

This chapter sets out to describe and explain the Indonesian 
Innovation. First , the background of the innovation is 
dis c ussed . Se cond, the n e ed for an innovation is outlined . 
Third , the process of the innovation is ex a mined i n t e rms of 
decision making and c on sensus . 

TIMETABLE 

May 197 0 

Octob e r 1973 

De c ember 1973 

( March 1974 
( Apri l 1974 

( May 1974 
( June 1974 

Jun e 19 74 

Se pt ember 1974 

Janua r y 197 5 

January 1978 

July 1979 

July 1982 

July 1983 

Probl em b e gan to surf a ce . 

More pr e cis e s t a t ements of the problems were 
f o rmulat e d . 

Probl em. s t a t eme nts we re dis c us sed and san c tj on e d . 

Training for progr amme rs . * 

Dis c u s si on on way s in which modular prog r amm e s 
were d evelop e d and pu t into pra c tice . 

Review of t he Mod u lar Pro grammes* an d Programme 
Design . 

Modificati on o f the Modula r Progr ammes and 
Programme De sign. 

Firs t a ttempts at trying out the Innovation. 

Rev i sion of Modular Mater i als bas e d on th e f irst 
t ryouts in Pi lot Schools* . 

Second tryout of modula r materials in Pilot 
Schools. 

Total evaluation of the Modular Sy stem. 

General implementation. 

* These terms are explained within the context of the Chapter. 
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BACKGROUND TO THE INNOVATION 

In size alone Indonesia almost beggars adequate de scription. 
The 13,000 islands of Indonesia would, if placed over the map 
of Europe and Asia in the Northern Hemisphere, stretch from 
London to China and from Stockholm in the North to Rome in the 
South (Beeby, 1979). Wide ethnic variations exist . There are 
some 250 languages spoken ranging from those spoken by stone-age 
tribesmen to those of the aristocratic sultanates and the 
westernised moderns of the capital, Jakarta. The educational 
problems are those of a poor country: over-crowding; lack of 
equipment; poorly trained teachers; almost universal expository 
teaching methods; unsuitable, irrelevant curricula ; a high 
drop-out rate; unemployment among graduates and an Administra­
tion struggling to simply maintain the status quo. 

Indonesia's total population was estimated at 137 million in 
1973, and at the present two percent rate of growth (slowed 
down slightly as a result of int e nsive birth control measures) 
is projected to be 151 million people by the end of 1983, the 
end of the third Re pelita, or five-year plan. At the b eginning 
of Repelita III , i.e. 1979/80, the primary population was 
estimated at 24.2 million pupils, including 93.7 pe rcent of all 
children between seven to 12 years old totalling 21.9 million. 
The pres ent aim is to have 100 percent of the estimated seven 
to 12 year old population, totalling 22.0 million as well as 
another 3.9 million pupils under seven or over 12 years old, 
attending school. 

POLICY STATEMENTS 

The earliest policy statements for education were made in 
Statements of Objectives set out in Repelita I, the first 
Indonesian five year plan (1969-73). The emphasis was on 
economic development. A school system based on technical and 
vocational education was planned and budgeted for. Beeby (1979) 
points out that nowhere was there much evidence of serious and 
systematic thinking about the fitness of the whole school 
system, or any of its parts, to the needs of the country. 

Repelita I however, spawned the National Assessment Project 
which had the task of: 

(1) identifying the problems likely to be met in framing 
a long term strategy for education; 

(2) analysing these problems; and 

(3) outlining the alternatives open to the decision-makers 
of the Department of Education and ·culture for a long 
term strategy for education on a national scale. 

The 'findings' of the Assessment were followed in the last 
year of Repelita I (when it became apparent, also, that earlier 
educational aspirations could not be met because of the poor 
state of the existing system), by a Statement by the Minister 
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of Education that the existing system was no longer suitable 
for Indonesia. A 'master design' was to be developed for the 
reform of Indonesian education . The Ministry of Education and 
Culture assigned the Office of Educational and Cultural Research 
and Development (BP3K) to plan and manage a Development School 
Project. 

In a document published in March 1972 and entitled 'Policy 
Statement of the Minister of Education and Culture' the 
principles of the Indonesian Education System were outlined as 
follows: 

(1) Education should support Nati.onal development plans. 

(2) The education system should be reformed into 
'developmental education '. 

(3) The vertical balance of the system should be related 
to manpower needs, absorptive capacity, the rate of 
economic growth and peoples aspirations. 

(4) The horizontal balance should be related to national 
d evelopment n eeds especially in sci e nce and 
technology . 

(5) Curricula should be d evised which develop a r espect 
for work as well as improved knowledge and skills . 

(UNESCO, I.B.E. May 1976) 

In order to induce s uch change into the education system and 
cater , as well, for the exis ting population, some 57,000 
classrooms need to be built, 37,000 existing classrooms need 
to be replaced and another 40,000 school buildings brought up 
to standard . 

These objectives also require a programme to provide 105,000 
new teachers and the retaining of some two million other teachers. 
To do this also, 250 million text books must be produced. The 
per capita cost for this in 1980/81 will be 524 billion rupiah 
(Rp) or some $NZ 30.00 per head. (Presidential address to 
Parliament, 1980) 

'PILOT' SCHOOLS 

However, it is not only the magnitude of the task that is 
impressive, but also the logistic task involved . Clearly the 
task would become much easier if all the component parts were 
rationalised and their articulation co-ordinated. The innova­
tion under present consideration is part of a large one that 
is concerned with arriving at a new organisational approach to 
the Indonesian system. This larger project is attempting to 
set up a trial education system in miniature on the assumption 
that if it works, it may be generalised to the wider system. 
To this end eight pilot comprehensive schools were started. 
These 'development' schools represented a major innovation in 
that they were based on eight years of primary and four years of 
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secondary education, thus eliminating the former junior secondary 
school. The comprehensive character of these schools meant in 
practice that they offered a range of specialised courses, which 
were for the most part, terminal courses, i.e. they did not l ead 
on to tertiary education. The modular instruction component of 
this larger project represented an attempt to streamline the 
school curriculum. 

THE MODULAR INSTRUCTION PROJECT 

The term 'Modular Instruction' in Indonesian education refers to 
instruction conducted by means of a series of t e aching-learning 
modules. In this system a term's curriculum in any one subject 
area is broken down into a set of manageable parts (called 
learning units) each of which is developed into a module. The 
modular system is designed to take advantage of all sorts of 
teaching-learning methods and materials in the sen se that it 
is not l imited to self-instructional reading materials. 

During the lessons using the modular system, the students are 
expected to read through the materials and complete the 
activities suggested in their text. They are also expected to 
discuss their tasks and their findings in both small and large 
groups as well to complete worksheets and setwork exercises . 
The role of the teacher is to organise and manage the l ea rning 
processes . He is not expected to be solely a deliverer of 
information. 

The modular system of instruction was chosen, since this system 
would enable learners to experience learning activities 
designed by well qualified writers in various disciplines. This 
method would thus not be dependent upon the inad e quate quality 
of teachers provided by the prevailing system of mass education. 
(Specification Comment, Innovation Dossier) 

THE NEED FOR AN INNOVATION 

Although the dossier timetable indicates that the problem began 
to surface in the middle of 1970 it was defined much earlier 
than that. It was the National Assessment of Indonesian 
education conducted in the early 1970s that revealed the quality 
of instruction in most of the nation's classrooms to be far 
lower than it should be. The methods used were generally 

"not of the type to guarantee the transfer of 
knowledge from the teacher to his pupils ,". 

The existing educational system (was) 

"no longer suitable to the real needs of society". 

However, in Indonesia, given the wide ethnic, geographic and 
social variations existing, concern at the quality of education 
did not have a high degree of concordance between the upper and 
lower groups in society. Awareness of the state of the educa-
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FIGURE 12: THE EXTENT OF CONCERN EXPRESSED PUBLICLY IN INDONESIA 
WHEN THE PROBLEM WAS REVEALED 
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tional system was confined to the uppermost groups in the 
hierarchy. Concern at the basic problem, because of reports 
such as the National Assessment emenated from the Government, 
the political education system and educators only. The 
respondents' considered reply to the question on the amount of 
public concern shown is clearly indicated in Figure 12. 

Nowhere are students, parents, regional and /or local administrators 
mentioned, or indicated as being concerned . In terms of the 
purposes of this study there is thus seen to be a high degree 
of consensus among the higher echelons of the Indonesian educa­
tion system as to the need for a definite form of innovatory 
action . 

These are the most powerful groups in the hierarchy. The relative 
power of these groups and the high degree of concordance between 
these same groups and the innovative idea they have ' floated ' will 
therefore, it is assumed, influence the process of the innovation. 
In this context , d e emed critical to the evolutionary process of 
decision making, are the relationship of concordance between the 
idea of the innovation and the hierarchy of the social groups. 

THE BACKGROUND TO TOP LEVEL CONSENSUS 

In retrospect then, the ev ents leading towards the production 
of a Modular Instruction System were enunciat e d by the earliest 
policy statements before 1968 in a strategy for educational 
expansion commencing with Repelita I. The National Assessment 
of Indonesian education (1969-72) identified, analysed and 
outlined both the problems and alternatives available to the 
nation. The sorry state of the system , especially as regards 
quality of education was publicly acknowle dged in 1973 by the 
then Minister of Education and a 'Master Design' was developed 
in that same year for educational reform which involved the 
Office of Educational and Cultural Research and Development 
(BP3K) in planning and managing a Development School Project 
which 'set up' the Modular Instruction System the following 
year . Figure 13 shows this process and indicates the high 
level of consensus at Government-Ministry-Educator decision 
making level. 

THE SPECIFICATION OF THE MODULAR INSTRUCTION SYSTEM 

According to the Dossier the Specification phase of an Innova­
tion can be regarded as distinct. It is concerned specifically 
with the designing of the innovation itself. This phase is 
examined here. 

Those responsible for identifying the need, and making the 
proposal for the innovation, were officials in the Ministry, 
the Government, external agencies, teacher trainers and 
univ~rsity personnel. The same groups were also concerned with 
the actual decision-making that led up to the actual decision 
to select the proposed innovation as an eventual solution. 
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It follows also that these same groups were judge d (by the 
informants from Indonesia ) to be favourable to the selection of 
the innovation at the time. School administrators were seen a s 
n eutral to the proposal but a new cohort , prominen t or interested 
laymen, were judged to be favourably disposed towards the 
innovation. In Jakarta there is a strong concentration of 
people with modern ideas on the improvement of schools . Thus 
Jakarta is the logical place for the setting up of innovations 
in Indonesia. These remarks are vindicated when the extent to 
which the various groups in society were kept informed about the 
specifications of the innovation before it was put into practice 
are perused . The Government at this stage were kept informed to 
some ex t ent, the External agencies , Ministry and allied Depart­
ments were, of course doing the specifications , and so were , 
ipso facto , informed to a considerable extent, as were the 
Universities concerned, an d t eacher trainers , but of the other 
societal groups only the local school administ rators were aware 
of the specifications b e ing d esigned. Figure 14 illustrates the 
exten t of information disseminated . The official reason for 
specifications not being brought to public attention was the 
thought that it was 'too early' to disseminate the ideas being 
developed . 

DEVELOPMENT OF THE NEW SYSTEM 

The development of the new t eaching-learning system was accomplished 
through a series of seminars and workshops which contained : 

(l) Education an d curriculum specialis ts from BP3K and 
t eachers colleges. 

(2) Subject matter specialists from teachers colleges and 
prominen t universities . 

(3) Professionals from other units within the e ducation 
ministry. 

(4) Staff of the development schools . 

(5) Foreign experts . 

These seminars and workshop s were relevant to the present study 
because there were a number of papers written specially on the 
'why' and 'how' of d eveloping modular systems which could be use d 
as guidelines for the Module Writers themselves. 

There is thus, little doubt that the innovation engendered a 
fair amount of discussion at levels lower than that of Government, 
Ministry, Teachers College and University. Social networks 
working as they do would guarantee discussion of the innovation if 
nothing else. Unfortunately the dossier for Indonesia is short on 
comment for each of the three phases of the innovation and while, 
as mentioned above, interested lay people were checked off as 
favourably disposed to the innovation, there was nothing to 
indicate why or how. 
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FIGURE 14: THE EXTENT TO WHICH ATTEMPTS WERE MADE TO KEEP THE 
VARIOUS GROUPS IN SOCIETY INFORMED 
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The module writers were given opportunities to undergo overseas 
training in module development during which time they acquired 
sufficient of the materials needed for accomplishing their task 
within the context of the innovation. Overseas travel brings 
sections of society, travel agents, banking personnel, passport 
officials, etc., into an ' awareness network' but it wou ld be 
stretching probability too far to assume or even conjecture that 
by these sort of contacts awareness of the innovation was created. 
Any assessment of any kind of consequential consensus would 
therefore be unwarranted. 

The great body of op1n1on on the dissemination of innovations 
supports the view that intere sted parties need to be given the 
opportunity to be as fully involved as possible in not only 
planning, but in evaluation of changes that innovations would 
engender . (This aspect will be referred to in greater depth in 
the final chapter.) The exten t to which the societal groups are 
adjudged supportive of, or resistant to social change in genera l 
is s hown in Figure 15. According to Figure 15, those concerned 
wi th the innovation are very supportive of change in gene r a l 
while traditional chiefs and religious leaders are rated, 
resistant. Only the media spokesmen stand apart from the rest of 
society and are rated as very supportive of change . 

THE EARLY OPERATION OF THE INNOVATION 

So far the decision making/consensus sequences have b een maintained 
a t the highest possible levels, that of Government, in ternationa l 
agencies, university, teachers college and selected teachers with 
certain professional experti~e . The setting for the operation 
of the i nnovation is urban and within the boundaries of selected 
teachers colleges throughout the country. The affected pupils 
are for the most part, offspring of professional people. The 
evaluators of the innovation have been teacher trainers, officials 
in the concerned ministries and experts from the external agencies 
concerned. Apart from the externa l agencies, evaluation can be 
regarde d as internal. 

In 1977, however, others were brought into contact with aspects 
of the innovation. Some of the 'good' modules were distributed 
to some schools outside the pilot schools. The reason was to 
find out row well this new system would operate in the ordinary 
school setting - a necessary forerunner to general dissemination 
by the end of Repelita III in 1983. 

The activities were purposely kept within rigidly limited boundaries, 
and, the trials outside those boundaries were also strictly limited 
by a general administrative agreement to keep the trials as a 
pilot project until its worth was ascertained. A total evalua­
tion was planned at the end of the second tryout of the modules 
in 1979, and were to take the form of occasional visits by 
officials, reports and inspections by experts, a general critique 
by the foreign advisers - all constituting both formative and 
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FIGURE 15: THE EXTENT TO WHICH SOCIETAL GROUPS IN INDONESIA ARE 
JUDGED TO BE SUPPORTIVE OF, OR RESISTANT TO, SOCIAL 
CHANGE IN GENERA L 
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summative evaluations. There was to be as well , a form of 
evaluation called contrastive evaluation which consisted of a 
description of both the strengths and weaknesses of each modular 
design based on the process as well as the outcome information . 

A whole-hearted attempt to establish modular instruction in a 
few schools (as well as the pilot schools), will reve al both 
strengths and weaknesses . By the end of Repelita III the upper 
hierarchy should be able to see whether the expected success ful 
outcomes will be anywhere near occurring for any number of a 
myriad possible reasons . The results of the summative evaluations 
will be reported to the Government through the Minister of 
Education as a basis for making the final decision as to the 
future of the modular system. 

The decisions used in implementing the innovation have be en both 
cautious and logical. It started from a major statement of 
public policy with the whole prestige of the Government behind it 
and th e n engaged in a series of successive refinements of problem 
after probl em until the decisions necessary for producing a 
curriculum appropriate to the conditions were arrived at (Ad ams 
and Chen, 1980) . It is unlikely that the innovation, for the 
above sound r easons, will suffer the fate of so many innovations. 
The promise of rewards is very great, and particularly for the 
groups involved; the module writers , the evaluation group, the 
administ ration group, the guidance and counselling group, the 
teachers and administrators, and of course, the pupils themselves. 

Up to 1978, three year s or so after the first attempts at trying 
out the modular system, on the basis of evidence available, the 
slow do~mward di ssemination of information on, and awareness of, 
the new ideas had become evident . The dossier r eports that a 
supportive consensus was abroad among the parents of school 
attenders, the affected school attenders, teachers, school 
administrators, teacher trainers and university personnel. This 
is a select group which includes the media representatives, but 
by dissemination and social networking would have to include 
people unconnected with the development schools . 
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CHAPTER SIX 

MALAYSIA 

PLANNING QUALITATIVE INNOVATIONS IN EDOCATION 

Initial Title: 

THE DEVELOPMENT OF THE INTEGRATED CURRICULUM FOR THE 
FIRST THREE YEARS OF PRIMARY SCHOOLING 

Revised Title: 

THE DEVELOPMENT OF THE IMPROVED CURRICULUM FOR THE 
FIRST THREE YEARS OF PRIMARY SCHOOLING 

This chapter , like the three preceding chapters, sets out to 
describe and explain, within the framework of the Innovation 
Dossier, the Malaysian innovation. 

First, a brief historical and educational background is presented. 
Second, the timetable for the innovation is outlined. Third, the 
innovation is described in sequence. Fourth, the decision making/ 
consensus elements are discussed and the indicators of consensus 
tabulated. 
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PREAMBLE. 

The delicate ethnic balance that is characteristic of contemporary 
Malaysia is of particular significance to the present chapter for 
two main reasons. In the first place the innovation itself is 
part of a larger plan to use education as a device for @elding 
together a whole society and redressing power/privilege - inequities. 
In the second, because of its inter-ethnic group consequences the 
innovation itself is likely to be susceptible to public opinion . 
Whether consensus among the concerned societa l groups is achieved 
or not, therefore appears to be significant, for, in terms of the 
stated Parsonian position taken in this ·Study, this innovation 
in particular presents a unique opportunity to consider, not only 
the idea of an essentially Malaysian curriculum transmitted in the 
language of the indigenous people, but such concerns as cultural 
values and the importance of various roles an d regulative norms in 
each society affected by the innovation. These aspects of the 
drive towards a normative consensus, have major ramifications for 
the whole concept of consensus in decision making also . 

The considered innovation is one of a number in the process of 
development in Malaysia, and is part of a concern to upgrade the 
quality of education in general and rural education in particular. 
The · 'Keystone ' statements which divulged the need/disposition structure 
of Malaysian education as far as this innovation is concerned were 
the findings of the Committee set up under the chairmanship of Dr 
Abdul Majid b. Ismail 1 in 1969, which had three objectives, mainly 
concerned with social and cultural life on campus . The pertinent 
part of the report for this study pertains to the various 
recommendations that the Committee made, having, as they did, their 
sources far from the halls of tertiary education . 

The Report suggested that academic criteria should not be the 
future basis for admissions to the University of Malaya, and that 
because of the inherent low socio-economic and rural status of the 
Malaysian students a radical kind of 'headstart' programme was 
needed (to counter the high secondary dropout rate2 ) particularly 
at the kindergarten and primary levels. The three major factors 
in low Malay educational achievement were seen to be: 

(i ) low economic status, 
(ii ) a predominantly rural habitat, and 
(iii) the allied lack of educational facilities in this 

situation. 

Since 1957, when the Alliance Government came to power, the govern­
ment has continually striven to foster the Malays oneness as a 

1 

2 

Report of the Committee appointed by National Operations 
Council (NOC) to Study Campus Life of Students of the Univer­
sity of Malaya (Majid Ismael Report), Kuala Lumpur 1971. 
Kajian Keciciran (Dropout Study) Ministry of Education, 
Malaysia, Kuala Lumpur 1973. 
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political, cultural and linguistic entity by its control of the 
national school system and by financial and material aid to Malays , 
particularly in rural areas to give them the best possible chance 
to succeed against the more aggressive e ducational attitudes of 
the Chinese and Indian societies in the country. 

The following pages set out to explain the historica l and e duca­
tional backgrounds l eading to the setting up of a n innovation to 
develop an improved curriculum for the first three years of 
primary schooling . 

HISTORICAL BACKGROUND 

Malaysia, like Indonesia , has emerged from out of colonialism after 
a wartime occupat ion by an invading power. Unlike Indonesia , 
Malaysia did not have to fight for its independence but was granted 
it by Britain in 1957. 

Malaysia has still many of the institutions left by Britain, 
particularly in government, its education system an d a British 
' way of life ' enjoyed particular ly by the upper stratum . 

The ear ly British were less concerned with territorial ambitions 
than in sharing with other colonisers the rich spice trade of the 
whole South Eas t Asian region through its East India Company . 
Later, the emphasis on crops like coffee and sugar grown on l arge 
plantations required the protection of this investment. The area 
was divided between the Dutch, who h P. ld Indonesia , and the 
British who occupied the Malayan peninsular . The traditional 
rulers, the Sultans , were left in power over their subjects 
but ' protection ' was quite firmly in the hands of the armed 
forces and the bureaucracy of Britain. 

To produce the se plantation crops , as well as to work in the 
various minera l exploitations the British imported labour. Many 
thousands of indentured workers were brought from China 1 and 
India on such a scale that, particularly in Western Malaya the 
indigenous population became a minority in their own land 
(Buchanan, 1967). Thus the colonial power created the mixed or 
plural society that is strikingly evident in Malaysia today. The 
1977 demographic data reports Peninsular Malaysia as supporting 
5.65 million Malays, 3.71 million Chinese, 1.10 million Indians 
and 0.08 million other races, including Europeans and indigenous 
peoples. Of the Malay population about 80 percent are rural. 
(See Figure 16 for those and other details.) 

The Federation of Malaysia thus is a complex amalgam of peoples 

1 Not all Chinese labour was indentured. Many came as part of 
a large scale migration from the coastlands of southe~ China. 
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FIGURE 16: 
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thrown together into a 'melting pot' created primarily by the 
Western European 's search for raw materials, markets and profits. 

THE PERCEIVED NEED FOR RACIAL UNITY 

The need for racial unity was realised early in the new nation 's 
history. The fledgling nation was wracked by a long civil war 
(1948-1960). The problems then were communal as well as economic . 
The pos t -World War II Malayan (indigenous) population was almost 
wholly rural in composition and feudal in structure . The immigrant 
population was , and still is characterised by being urban based 
and highly acquisitive by nature . It is an uneasy, and potentially 
explosive complexity of p eoples (Bu chanan, 1967). 

LEGISLATION FOR NATIONAL UNITY 

In 1971 the Malaysian Parliament promulgated the Constitutional 
Amendmen t Act . This stated : 

"in the interests of security and public order matters 
which pertain to citizenship the national l anguage 
(Bahasa Malaysia), the ' special position' of the Malaysia 
and the Sovereignity of the Rulers," 

were not to be qu es tioned in public. 

This Amendment had been made to the constitution because of 
the traumatic effect, on the country (after serious reverses 
suffered by the ruling Alliance Party), of an ugly series of 
communal riots which took place in Kuala Lumpur on 13 }fay 1969. 
These riots had the effect of dissolving the national parliament 
and the setting up of a National Ope rations Council to rule 
temporarily in its place. 

Amid the tension, 1969 saw the second Malaysia Plan published. 
It spelled out in unequivocal terms, the necessity for communal 
integration and harmony among the races. The foreword to the 
Plan by the former Prime Minister Tun Abdul Razak bin Dato 
Hussein stated that: 

"The objectives, priorities and strategies of the 
Plan have all been shaped by the over-riding need to 
promote national unity." 1 

The second Malaysia Plan was aimed in its emphasis towards 
economic development as the basis on which to secure national 
unity. 

1 Second Malaysia Plan 1971-9175 (Kuala Lumpur 1971) Chapter 
1, paragraph 2. 
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This was the New Economic Policy. I t basically had two objectives, 
both of which were intertwined : 

(i ) The reduction and eventual eradication of poverty; 

(ii) The restructuring of Malaysian society by reducing 
and eventually eliminating the identification of race 
with economic function. 

THE NEED FOR EDUCATIONAL FACILITIES 

The Review of this Plan also stated that the indigenous peoples 
would enjoy the 

" creation of a commercial and industrial community 
that , within one gene ration (would enable them to own ) 
and/or manage at least 30 p e rcent of the total 
commercia l and industrial activities of the country in 
all categories and scales of ope ration . To do this 
there would be an expansion of education and training 
faciliti e s to r educe existing ine qualities in the 
income s between ' income and racial groups ' ." 1 

THE EDUCATIONAL BACKGROUND TO THE INNOVATION 

In ear l y colonial times ( eighteenth century) th e government made 
it policy that the language of commerce would be English . To 
this end educa tion in English was offered to the children (sons) 
of the Malay aristocracy . Ve r y rapidly the material advantages 
were grasped by the indigenous population of upper class Malays , 
and a kind of multi-socio-cultural language stratum appeared, 
of English fo r the English, English for the uppe r classes , 
Malay for the ordinary people an d Chinese and Tamil for the 
immigrant peasants. 

There is no suggestion that this differentiation was not 
acceptable at the time. It was logical, fai r, and also (for the 
British), did not violate or interfere with any customs or 
cultures. In any case, each ethnic group by definition, regarded 
itself as unique, and distinct from the others, which it undoubt­
edly was. By the late nineteenth and early twentieth century 
the English language schools were open to all who wished to 
attend. The cultural or vernacular schools were attended by 
Malay, Chinese and Tamil (each to his own), as a means of 
preserving both cultural and self identity. 

1 Outline Perspective Plan (1971-1990) chapter 4 of Third 
Malaysia Plan (1976-1980); Mid Term Review of Second 
Malaysia Plan (Kuala Lumpur 1973). 
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This was the situation up to the onset of World War II. Britain, 
as has been stated , granted independence to Malaysia in 1957. 
The following paragraphs are intended to trace the background 
politico-educational history leading up to the innovation , in 
order to emphasise its inherent objective of producing ultimate 
educational and social equality. 

TOWARDS A NATIONAL SCHOOL SYSTEM 

The Re\ort on the Committee on Malay Education (1951), the Barnes 
Report , was significant because it made the 'milestone ' recommenda­
tion that a National School System should replace the old differ­
entiated, colonial based system. It was this report which opened 
the way for Parliament to eventually introduce the Malay language 
as the National medium of instruction. In 1955 a reorganised, 
Malayan dominat e d political party (Alliance) won 51 of the 52 
seats in the national elec tions. Independence b ecame a reality . 

One of the first tasks of the independent governmen t was to 
appoint an e du cat ion commi tt ee to examin e education in Malaya , 
and study means of establishing a national system of education, 

"having regard to the intention to make Malay the 
nati ona l l anguage of the country, while preserving 
and sustaining the growth of language and culture of 
other communi ti es living in the country." 

This was the 1956 Abdul Razak Report 2 which incorporated much of 
the intent of the earlie r Barnes Report by stating that the 
national educational policy 

"must be to bring together the children of all races 
under a national educational system in which the national 
language is the main medium of instruction~" 

This report was the basis for all of the subsequent educational 
decisions of the government and was to have profound effects on the 
education of the nation's multi-ethnic population of children. 
Parents could choose which medium of instruction they wanted for 
their children at primary level but beyond this there would be 
no examinations in Chinese or Tamil. Malay was to be the official 
national language and the main medium of instruction, with English 
as a 'parallel' option. 

In 1960, the Educational Review Committee (in the Rahman Talib 
Report) backed the findings of the Abdul Razak Report. They saw 
the educational system to be best served by being equally Malay 

l 

2 

Report of the Committee on Malay Education (Barnes Report) 
Kuala Lumpur, 1951. 
Report of the Education Committee 1956 (Abdul Razak Report) 
Kuala Lumpur (chapter 1). 
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and English as to language of instruction (at all levels). There 
was however, a series of r e commendations which were d esigned to 
make Malayan the eventual university language. In 1967 the 
Government pass ed the National La nguage Act which made Malayan 
the language to be us e d for official purposes . 

In June 1970, a Ministry of Education decision based on the 
Nationa l Language Act to change (from 1971) al l first -year 
primary education to instruction in Ma laysi an. This is planne d 
to be complete in 1983 for the whole system up to pre-university 
l evel. 

EDUCATIONAL TREND S 

The major event s that occurred in Ma l aysian education show two 
quite definite trends : 

(i ) The gradual emphas is on the elevation of Malays and the 
Malaysian language in the country ' s education system ; 
and 

(ii) The level of decision-making occuring from colon ial 
times until t h e innovation comme nced a t the l eve l of 

(a) legislative action; and 
(b) Ministry promulgation. 

In terms of th e purpose s of this study the levels of decision 
making up to the origination of the innovation did not apparently 
have a high d e gree of concordance between the upper and lower 
strata of Malaysian society . There is also , little evidence cif 
concordance between ethnic , cultural and social groups . The 
drive towards true n a t ionh ood through education originated 
within, and was confined to, the uppermost groups in the hierarchy. 
Con sensus among thes e same groups ; the most powerful ; Government 
(Parliament), Ministry and Ed u cation officials , must also be seen 
to be high in relation to the need for an innovation which would 
use e ducation as a d evice to me ld a pluralistic society in to 
'one' people. 

The decision by the Ministry in 1970 to make all education in the 
medium of bahasa Malaysia was accompanied by a policy of making 
education a ccessible to all children of school age. The 'real' 
problems leading to the identification of the innovation were thus 
seen to be by the dossier respondents: 

(i ) The discrepancies of educational standards between 
urban and rural areas; 

(ii ) The differing rates of success between ethnic groups; 

(iii) The need for a general upgrading of the schools' 
system in management, supervision, pupils materials 
and classroom equipment; 
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(iv ) The high teacher-pupil ratio in urban areas and the 
lowe r numbers but multi-class situations in rural 
areas . 

A commi ttee of officials was appointed by Cabinet to make 
suggestions for countering what was known to be 

" general aspects of educational inadequacy in the 
System tha t resulted in lack of incentives for pupils 
to succeed in school". 

The Ministry officials began to think in terms of quality of 
educa tion. 

The even ts (Acts and Repor ts) that o ccurr e d in Malaysian education 
from earliest colonia l times is presented in Figure 17. The 
figu re traces the events chronologically from the t eaching of 
English as th e medium of commerce, to the first report ( Barnes , 
1951) that recommended a National School System to replace th e old 
colonial system; the Abdul Razak Report (1956) that advoca ted a 
gradua l change to the medium of Malay; the Rahman Talib Report 
(1960) that r ecommended parallel instruction in both English and 
Malay and the first Act of Parliament , the National Language Act 
(1967) that ma de bahasa Malaysia the official l anguage . This 
Act was followed by an Education Ministry decision to cha nge al l 
instruct ion in Malaysian schools to bahasa Malaysia by 1983 . 
The Constitutional Amendmen t Act (1971) spelle d out Malay rights 
(i.e. the indigenous people 's) in language, educat i on, a nd 
economic development. The Majid Ismail Report , also of 1971, 
while a university based report on university campus life, was 
import a Qt for its identiflcation of the r eason s for the poor 
performance of indigenous Halays educationally and led directly 
to the Dropout Study (1973) which called for compen satory educa tion 
at pre-school/primary level. This study l e d in turn to the 
proposal of the innovation, that is the subject of this cha pter, 
by the Curriculum Development Centre . 

THE INNOVATION 

The Malaysian innovation is an attempt to introduce a new inte­
grated curriculum for the first three years of schooling. It is, 
as has been stated, part of a larger plan to use education in a 
many faceted way. One of these facets points to the eventual 
emergence of a unified nation, both culturally and socially. 
Another facet aims at eventual political stability without the 
present stresses of community and economy. A third facet is to 
aim for an (admittedly elusive) future environment which is 
conducive to all that is good for a united nation; an environment 
characterised by tolerance,accommodation and adjustment (Adams and 
Chen, 1980). 

This innovation is, in effect, in practical terms, attempting to 



FIGURE 17: THE EVENTS TH~T OCCURRED IN MALAYSI~N EDUCATION UP TO THE ORIGINATION OF THE INNOV~TIONS IN THE CURRICULUM DEVELOPMENT CENTRE 
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exorcise the colonial past. New, less formal teaching methods are 
being tried within the framework of new, l ess prescribed syllabi 
based on modern, integrated approaches to each subject area. 

The timetable for this innovation is now outlined. 

THE TIMETABLE 

The innovation to improve the curriculum for the first three 
years of schooling got under way early in 1973. 

UNICEF , based in Bangkok offered finance for several viable 
curriculum projects in Primary Education to be undertaken by the 
Ministry of Education in Malaysia . The Curriculum Development 
Centre (CDC) proposed for consideration the above innovation. By 
mid-1973 a detailed proposal was prepared , which was approved by 
both the Government de partments concerned and UNICEF . In January 
1974 a Project Unit was set up in the CDC. In May 1974 an overal l 
preliminary design was dev e loped by the CDC. This was designed 
to d evelop, with formative evaluation, improved curricula for 
Standards 1 to 3 between June 1974 and the end of 1978. However , 
progress was slow and a n ew revised schedule was introduced to 
co incide with the arrival of foreign consultants in January 1975 
(i.e. UNICEF ). 

The project leader (from UNICEF / UNESCO) arrived in January 1975 
and two other members of the primary team were appointed . The 
seven primary schools to act as pilot or laboratory schools were 
identified. Preparation began for developing St andard Two 
curriculum materials . In July of 1975 an ' exposure ' course was 
held for 60 participants, teachers and principals who would be the 
trial teachers. 

By July it was expected that the necessary steps towards improve­
ment would have been formulated, as well as the guidelines 
prepared for the Project staff in the Laboratory Schools, and work 
begun in the laboratory schools with Standard Two. This was to 
be followed over the rest of 1975 by in-service training of Project 
staff and co-operating teachers, and a review of the years work 
in the laboratory schools. 

In October 1975 the project team went on a study tour to England to 
study good classroom practices in British schools. Progress was 
slow, as in January 1976 the project leader accepted another 
appointment. The remaining two members and the pilot schools 
carried on, mainly with material development. Through 1976 the 
plan called for a continuation of the Standard Two work, the 
modification and improvement of the approaches where necessary, 
the identification of some 20 pilot schools, in-service training 
and experimentation with new furniture and design in the laboratory 
schools. 

The whole planned sequence turned out to be far too ambitious and 
in 1976 a further revision of the plan was made. Instead of 
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dealing with t h e classes in sequence, the new revlslon was to 
develop the curriculum materials for Standards One , Two and Three 
simultaneous l y . 

The sequence was planned in detai l in monthly stages , right 
through to December 1979, by which time a summative evaluation of 
the total three-year improved curriculum was planned for presenta­
tion in Standards One to Three . 

In August 1976 a final ' exposure ' seminar was held for 80 Standard 
Two teachers. In January 1977 a new project l eader took office, 
who was chosen because of his experienc~ in curriculum work . A 
further three t each er s joined the project team , making six members 
in all . These six , in co-operation with the seven laboratory 
schools, produced teachers guides , pupils materials an d designed 
classroom furniture and equipment . 

By 1978 workshops and seminars were being held monthly for the 
pilot school teachers . Careful selec tion was made , of 22 pilot 
schools to spearhead the use of the new materials. Forma tive 
evaluation was carried out throughout 1978 on the progress of 
the laboratory schools and throughout 1979 on the progress of the 
chosen pilot schools. By 1980 it was planned that a summative 
evaluation of the project an d the presentation of a project 
report would be made to a decision-making committee of the 
Ministry of Education for an authori sa tion to impl ement the 
improved curricula in Malaysian schools. 

The innovation is now d escribed in sequence so that the decision 
making / consensus elements within each phase may be better 
understood . 

THE ORIGINATION OF THE INNOVATION 

The extent of awareness and amoun t of public concern over the 
situation had been embodied in policy statements in each of the 
three Malaysia Development Plans (1965-1970, 1971-1975, 1976-1980). 
They were repetitious in their concern fo r: 

(i ) The socio-economic balance between the ethnic groups ; 

(ii ) Regional imbalance; 

(iii) Traditionally orientated colonial educational practices 
which did not meet the needs of Malaysian Society. 

At the time (1973) that the innovation was mooted the concern 
shown publicly by the various groups in society were judged by the 
respondents to the dossier to be as indicated in Figure 18. 
Figure 18 shows that consensus as to actual conditions are seen 
to be high at the Government, Ministry and educator level. The 
political climate at the time would ensure that the necessary 
decisions would be taken with political blessing at the level of 
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FIGURE 18: THE EXTENT OF CONCERN EXPRESSED PUBLICLY IN MALAYSIA 
WHEN THE PROBLEM WAS REVEALED 
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the political education system (Ministry and Education Department). 
This indicates concordance between high level groups . 

Commenting upon the rationale for the innovation the respondents to 
the dossier report that because of the multi-racial society 
involved it is natural (at this early stage) for the four major 
ethnic groups 'to have slightly different perceptions' from those 
of the Central Government. That seems perhaps, an understatement. 
There is some evidence to suggest (Tham Seong Chee, 1979) that 
objections were in depth and multi-ethnic. However; the dossier 
respondents comment no further than is indicated above . 

In this respect the evidence of the extent to which the various 
involved social systems were regarded by the respondents as 
supportive of or resistant to attempting to remedy the problem 
at the time is presented (see Figure 19). This is a composite 
figure which combines support / resistance to r emedying the problem 
with the considered extent to which the same social systems 
(groups) are resistant to social change in general . It will be 
seen by the cross-hatching used that the bars are id entical for 
both considerations . 

The decisions made in this figure show both a very high degree of 
consensus among the powerful groups; Gov ernment, the political 
education system , educators , the local and regional educational 
administration , and the media . Of all the social groups , only the 
primary students are n e utral! Consensus is high among secondary 
and tertiary students, parents and significantly , the traditional 
and religious leaders, as well as the emp loyers, trade unions, 
and the general public. 

There is thus, both in support for the remedying of the perceived 
problem, and in support for change in general , a high d egree of 
concurrance, or concordance between the higher and lower echelons , 
of both the education system an d the various social groups at 
large. This concordance is crucial (for the purposes of this 
study) to the success of the innovation . 

The assumption made here is that the relative power of each 
group and the degree of concordance between group and innovative 
idea will influence the process of the innovation. In this context, 
deemed critical in the evolutionary process of decision making 
are the relationships of concordance between the idea of the 
innovation and the hierarchy of the social groups. 

THE SPECIFICATION PHASE OF THE INNOVATION 

The decision to innovate was made by the officials in the Ministry 
of Education in conference with the agents of UNICEF/UNESCO. 
Teacher trainers, university personnel and the government were to 
some extent involved, but the great mass of the general public, 
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FIGURE 19: THE EXTENT TO WHICH GROUPS IN MALAYSIA WERE SUPPORTIVE 
OF OR RESISTANT TO REMEDYING THE PERCEIVED PROBLEM 
SHOWN THUS AND THESE SAME GROUPS RESISTANCE TO 
CHANGE IN GENERAL SHOWN BY 

Governmen t 

Political 
Education 
System 

Educators 

Stud e nts 

I Par e nts 

Head of State 
Governmen t 
Opposition 

} 
External Agencies 
Officials / Ed Dept / 
Ministry/Other De pts 

University Research 
Prim ., Sec. , Tertiary 
Teacher / Traine rs/Orgs 

Primary 
Secondary 
Tertiary 

Par ents of 
At t e nders 

Local/ Local Authorities 
Regional Local School Admin . 
Administratior School Committ e es / etc 

Community / 
Local 
Leaders 

Media 

The Market 
Place 

People 
and 
Individuals 

Trad Leaders / Chiefs 
Religious Leaders / 
Pressure gps /laymen 

Commentators/TV 
Radio/Newspaper 

Employers 
Trade Unions 

General Public 
Prominent Laymen 



- 74 -

parents, pupils, employers, traditional and religious leaders, the 
media, prominent laymen and the political opposition were not 
involved at all. Nor were these groups involved in any way with 
the specification design. (The ·project is partly financed by 
UNICEF which, in consultation with the Economic Planning Unit in 
the Malaysian Prime Minister's Department an d the Ministry of 
Education, decides upon the amount of financial aid.) The lack 
of low level decision-making opportunity was partly countered by 
the amount of publicity given to the innovation at the specifica­
tion stage. Newspaper articles, speeches, leaflets, large and 
small public meetings were held to bring the proposals to public 
attention. The dossier respondents do not indicate either where, 
or to what extent these means were used. They do indicate that 
of all the societal groups concerned; teacher trainers, 
university personnel, officials in the concerned ministries and 
UNICEF , were very supportive of putting the innovation into 
practice while teachers , administrators and officials in other 
ministries were regarded as neutral, although at the time the 
informants regarded the extent of support /resistance to social 
change in general as exactly the same as shown for the origination 
stage of the innovation shown as ~~ in Figure 19. 

THE EARLY OPERATION PHASE OF THE INNOVATION 

It has been shown in the Originational and Specificational 
stages of this innovation that decision-making was confined to the 
upper echelons of Ministry and Government. Once an innovation 
proceeds beyond the planning stages and into its operational 
stage there is a transitional period where prospective consensus 
boundaries, which up to that stage have been confined to the 
political education system and the educators , for the most part 
at tertiary level, expand to include the decision-making orbit of 
those who must put the innovation into operation. 

The seven primary schools selected are known as laboratory schools. 
These are the schools within which the project team of six works 
with the curriculum development materials they have produced. 
In this sort of two-stage strategy it is helpful to the success 
of the innovation if the teachers selected are enthusiastic and 
have a desire to further the aids of the innovation. In this 
case 21 classes in grades one, two and three were selected in and 
around the city of Kuala Lumpur, and all within half an hour's 
drive from the Curriculum Development Centre. 

The selection of pupils was as follows: No Tamil language schools, 
or Chinese language schools were included in the Laboratory 
Schools, thus confining the trial to Malayan medium schools only. 
However, a further 22 schools had been selected as 'trial' schools 
once the curriculum materials were ready for trial. These schools 
were to try the innovatory methods during 1979-1980 and were to 
have included a 'whole' population as the intended target population. 
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The respond ents do not make any reference to the ethnic composi ­
tion of the intended target population. In replying to the section 
which points out the general concern of Member St ates of UNESCO to 
attemp t to reduce educational and other disparities existing 
within their countries they identify topography, the population 
distribution and socio-economic variations as having been taken 
into account during the specification design of the innovation but 
do not specify thes e being of concern for Malaysians. Other 
factors such as ideology, political, religious, folkways and 
belief variations were not considered at all, but while the 
innovation is specifically for the first years of schooling it is 
stated as well to being designed to cut ·across categories such as 
sex , social class , ethnicity , religion, politics, economics , 
geography , health and nutrition. 

There can be no doubt that the innovation is one of a series of 
determined efforts to come to terms with the enormous problems 
encountered in the Malaysian system by the Ministry 's decision 
(following upon the recommendations of the Rahman Talib Report 
of 1960 and the subsequent National Language Act of 1967), to 
change all English medium schools to that of bahasa Malaysia 
(1970), thus completing the whole political series of d ec i sions 
which began with schooling in four separate me diums and ended 
with schooling in one only . From the foregoing, it is not 
int ended to imply that the medium of instruction was the purpose 
of the innova tion. 

Such a system being progressively put into practice in a two­
stage, i.e. pilot/general sequ ence, tak e s the d ecision-making 
function of the participants downwards from the political 
ed u cation system l eve l to that of the educators themselves , 
but ultimately to the 'front line' level of classroom teach e rs. 
At this stage the variation in attitudes from willing to 'do 
nothing' or consensus to dissensus assert s itself. The innovatory 
methods , and materials are talked about by the affected pupils 
at home, and depending upon the degree of communication about 
the innovation desired by the upper hierarchy the media has a 
powerful function in moulding the influence and direction of public 
consensus. 

Thus consensus/dissensus becomes a function, ultimately of the 
market place and the general public. To a degree, the acceptance 
or rejection of any innovation depends upon the kind, and 
accuracy of the information disseminated. In the Malaysian case 
the downwards dissemination of the innovation was kept to 
Malayan medium schools and the teachers concerned with that medium 
as a means of instruction, for a start, but was to have 
extended to the intended target population in a sample of 22 
trial schools. This implementation will have the identical effect, 
stated above, of making more people, of more than just the one 
ethnic group aware and thus decision-makers by discussion, and the 
associated galaxy of · social processes that disseminates and 
comments upon information received. In the Malaysian innovation 
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the main concerns are within the school and the classroom, and 
particularly concerned with educationa l an d organisational practices, 
as well as with social relationships. It is here that responses 
to the decisions made are most likely to be picked up by the 
practicing teachers over a period of time. 

DECISION MAKING/CONSENSUS INDICATIONS 

In the innovation the more prominent indicators of consensus that 
could be identified as the innovation unfolded were : 

(j ) The problem was agreed upon as a problem by political 
forces many years before the innovations were att empted 
by the Curriculum Development Centre. 

(ii ) Political decision-makers saw the me dium of instruction 
as the instrumental r e inforcement towards securing the 
objectives of both communal harmony and integration in 
a plural society. 

(iii ) The educational system was generally seen , at political 
level, to be the means to attain this objective over a 
period of years . 

(iv ) The me dium of instruction was , by right, agreed upon 
at political level, as the language of the indiginous 
culture . 

(v ) A series of statutes , based on the recommendations of 
educational reports dating from before indepe ndence up 
to 1973 saw the medium of instruction reduced from four 
to one (bahasa Malaysia) by political consensus. After 
1969, born out of fear of racial strife, the clearly seen 
need of eliminating the identification of race with 
economi c function was pursued. 

(vi ) At Government level through three Development Plans 
(1965 to 1980) there was a general political consensus 
that there were socio-economic imbalances between the 
ethnic groups, regional imbalances, and an outdated 
colonial educational system. 

(vii ) Among the political decisions made to redress these 
imbalances the formation of a Curriculum Development 
Centre was of paramount importance. 

(viii) The development of an integrated curriculum was agreed 
to be of high priority to bring together the children 
of all races under a national educational system in 
which the national language was to be the medium of 
instruction. 

(ix ) There was a general consensus at tertiary level and up 
to political level that an outside agency (UNICEF) be 
invited to guide and help finance the innovatory 
process. 
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(x ) A two-stage innovatory process was agreed upon comprising 
an initial pilot set of schools , followed by a trial set 
of schools embracing the plural communities of Malaysia . 

(xi ) There is within the dossier a stated consensus by the 
respondents that the innovation must succeed or be 
terminated. 
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CHAPTER SEVEN 

EVENTS AND CONJECTURES 

The l a st four chapters have been concerned with the description 
and examination of decision making, with a particular emp~asis 
on consensus in th e process of innovation. Two countries dealt 
with can b e described as developing and two as developed. They 
are each, however, widely divergent and display different 
organisational patterns . 

This final chapter sets out to examin e the decision making 
consensus events which occurred within the process of each 
innovation as it was described within the framework of the 
Innovation Dossier for each country concerned . 

Each of the innovations are still ex t an t to a greater or lesser 
degree. None of them, to date, can be said to have either 
succeeded or failed (or disappeared). Within the dossiers, and 
in addition to the qu es tionnaire format, ample room was 
provided for comments by each group of respondents . These 
comments , scrutinised in company with the formal checklists, have 
yielded certain insights into problems encountered within each 
innovation in the gene!al field of educational innovation. In 
the chapter these insights are presented as conjectures, rather 
than propositions, or findings, in an attempt to elicit a modest 
understanding and an explanation of the function of consensus 
in the innovative process. 
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This thesis set out to make an examination of decision making, 
with a particular emphasis on consensus in the process of innova­
tion. The overall purpose of the study has been to gain an 
understanding of the function of consensus in the innovative 
process. It would be useful, at this point to restate the 
meanings of each of the salient terms used throughout the study. 

Consensus throughout has been regarded in its normal sociological 
context as; agreement and acceptance, by members of each social 
group, on values, beliefs, sentiments, norms and goals. Dissensus 
is regarded here as the obverse of consensus . Concordance refers 
to agreement and acceptance (as for consensus) between specific 
(but interdependent) groups in each society, within the Parsonian 
view of a normative relationship. 

DATA GATHERING 

The data base for the present study was, in the main, the dossiers 
used in the investigation . The dossiers contain an array of 
questions that bear on the problems associated with planning and 
implementing the four officially selected educational innovations 
that are studied in this work. 

Each dossi e r was examined , item by item, phase by phase, for an 
indication, in some recognisable way, of consensus (or dissensus) 
among the societal groups , on the particular aspect of the 
innovation being considered . A 'recognisable way' was indicated 
by the position the respondents placed their ticks in relation 
to a given question. For example, in the Operation phase of a 
given innovation, a question is asked , concerning the extent to 
which the groups in that Society were favourable to, or opposed 
to, the innovation at a certain stated time. Ticks (in the 
appropriate places) indicating that a group was very supportive, 
was regarded as consensus for that aspect of the innovation 
among the particular group ticked. A further indication was 
given in the space set aside in each dossier for the respondents 
to comment on their considered decision 1 . Thus, the framing of 
certain questions permitted second order deductions to be made 
about the general conditions of consensus and concordance. 

There were twenty such questions in all, within each dossier. 
These are presented as Figure 20. This figure requires explana­
tion: 

Each question asked in the dossiers that fulfilled the criteria 

1 A sample item from the dossiers is given in Figure 2, page 8. 
A representative sample of the range of dossier formats will 
be found in the Appendix. 
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explained above were listed and numbered and se t out in Figure 20 
as statements . There is no connection between the numeral column 
in the figu re and the dossiers. Th e numeration has two purposes: 

( i ) t o l is t t h e twenty question s ; an d 

( ii ) to provide a key for the analysis of the consensus 
patterns of decision making during the studied phases 
of each innovation, by reference to the appropriate 
numeral in a later figure . 

Several pairs of numbered questions are bracketed . The brackets 
simply group those dossier questions which contain the antithesis 
of the first question of the pair. The second of the paired 
questions generally , but not always , indicated dissensus among 
a group or groups . 

The twenty selected dossier questions were next checked in given 
numerical order , in each dossier , for each innovation , in the 
following way: Number 1 in Figure 20 represents a question 
asked in the Origination phase of each dossier on page 4 (1 . 4) . 
It asks : 

Were the groups listed below , or vocal representatives 
of them , displaying concern public l y over the problem 
at the time? 

The respondents for Nordrhein-Westfalen for example , after (as 
instructed in the dossier) considering every alternative 
offered , responded in the appropriate places on the checklist 
that much concern (from a choice of Much , Some , A Little and None) 
was shown by the Government , prominent individuals, the media , 
community leaders , officials in the Edu c ation Department , officials 
in other Ministries , the parents of school attenders and by the 
pupils themselves . This response was taken to mean that there 
was consensus among each of the above socie t a l groups, as t o 

(i ) the existence of a problem ; an d 

( ii ) concern over the existence of the problems . 

Each group was then listed in a somewhat simplified hierarchy . 
The headings for each group are the same as those used i n t h e 
dossier s except tha t they h ave been reorganised into a hierarchy 
with Governmen t at t he top a nd t h e general public a t t he bo tt om. 
This f o rma t t ends to make analy sis easier. 

The nume ral 1, wa s placed under a column h eaded, No r d r he i n-We stfalen, 
and beside the a ppropr i ate group in the listed hierarchy. 

The same strategy was used for each country and each question. 
The result is a matrix containing all the selected dossier state­
ments represented by the numerals 1 to 20. This matr i x is 
presented as Figure 21. This figure requires some further 
elucidation. Concordance between groups may be identified by 
inspection. For example, concordance between groups in the 
Malaysian innovation, as an indication of publicly expressed concern 
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FIGURE 20: (a) THE TWENTY QUESTIONS FROM THE INNOVATION DOSSIERS 
INDICATING CONSENSUS/DI SSENSUS IN DECISIONS MADE, 

and 

(b ) THE KEY TO DOSSIER QUESTIONS ARRAYED I N FIGURE 21. 

NUMERA L 

1 . Those groups or t heir representatives which showed 
concern publicly over t he problem a t the time it firs t 
appeared. 

2 

5 

Those groups which, once the prob lem appeared , took 
initiatives to dea l with i t. 

Those o f t h e groups which showed consensus for remedying 
the problem. 

Those groups which indicated dissensus abou t the remedies 
for the problem . 

Those groups which showed a consensus abou t a need for 
social change in g eneral , at the time the problem began 
to be considered seriously . 

6 Those groups which were resistant to socia l change i n 
general , a t the time the problem began to be considered 
seriousl y . 

7 Those groups which had the greatest direct involvement i n 
the decision making process tha t led up to the actua l 
decision to select the proposed innovation as the 
potential solution . 

10 

11 

Those groups which showed consensus as to the selection 
of the particular innovation a t tha t time . 

Those groups which showed dissensus over the selection o 
the innovation . 

Those groups which were directly involved as participant 
i n the design of t h e innovation's specifications . 

Those who determined the de t ai ls of the specification of 
t h e innovation. 

12 Those kept informed abou t the specifications before t hey 
wer e put i nto practi ce . 

13 Those gr o up s which were s up porti ve o f t he innova tion a t 
the t i me it's spe ci fica ti ons were compl e ted, o r whe n it 
was fi rst put into prac t i ce. 

14 Those groups which were resistant to the innov ation at 
this time. 

15 Those groups which will be, or were, reported to directly 
on the results of any evaluation of the operation of the 
innovation. 

16 Those who had either an important role, or a direct 
influence on any modifications made to the innovation 
before general implementation. 

Those who showed strong support (consensus) for the 
innovation after the trial period and before general 
implementation. 

Cant' d 
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----------------------------------
NUMERAL 

Cont'd. 

20 

KEY TO DOSSIER QUESTIONS ARRAYED IN FIGURE 

Those who showed r esistance to (dissens us) the 
innovation at No. 17. 

Those groups which were rated as supportive fo social 
change in general at the end of the evaluation of the 
innovation. 

Those groups which were resistant to social change in 
general at the time of No. 19~ 

over the problem when it first surfaced is shown be tween Govern­
ment and the media (by identification of numeral 1 against the 
ljsted groups), and also between such disparate groups as 
educators an d the media (Numeral 1 also) . 

Dissensus is indicated by numerals that are ringed . 

When 'reading ' Figure 21 the information sought must first be 
identified as a particular numbered statement in the key list in 
Figure 20, and then found by inspection of Figure 21 , or, noted 
as a num era l under the column h eaded with the name of the particular 
country and found , also by locating the statement agains t the 
se lected numeral in Figure 20. 

The latter method is us efu l for id entifying the 'weighting ' of 
decisions made . For example it is noticed that number 8 is · 
listed a total of ten times, in all, under Nordrhein-Westfalen. 
Inspection of Figure 20 shows that number 8 is concerned with the 
Specification Phase ( see note under N.B. on the right-hand side of 
the figure) and that it indicates those groups who agreed upon and 
accepted the selection of a particular innovation at that time. 
In Nordrhein-Westfalen these groups comprised the whole of society. 

AN ANALYSIS OF CONSENSUS/CONCORDANCE EVENTS 

We now turn to a consideration, in terms of the purposes of this 
study, of the relationship between concordance between specific 
groups in each society and the nature of the innovation, and also 
the degree of consensus among those same groups. 

A perusal of Figure 21 reveals, initially and broadly some trends: 

(i ) The greater number of decisions made at Government, 
Ministry and Educator level in comparison with those 



FIGURE 21: CROSS-EXAMINATION ANALYSIS OF CONSENSUS/DISSENSUS PATTERNS OF DECISION MAKING DURING THE 
ORIGINATION, SPECIFICATION AND OPERATIONAL STAGES IN EACH INNOVATION. 

Indonesia Malaysia 

Government 1 2 3 5 7 8 12 13 1 2 3 5 7 8 1 2 19 
15 17 19 

Political 1 2 3 5 7 8 10 11 1 2 3 5 7 8 10 11 
Education 12 13 15 16 17 19 12 13 15161719 
System 

1 2 3 5 7 8 10 1 1 1 2 3 5 7 8 10 12 
Educators 12 13 15 16 ~ 19 13 15 16 17 19 

16 17 3 5 16 19 
Students 

17 3 5@ 19 
Parents 

Regional/Local 12 15 16 17 1 2 3 5 8 13 1 5 
Ed. Admin. 16 17 19 

Community/Relig-
@@ 3 

ious/Traditional 
Local Leaders 

5 17 19 1 3 5 12 16 19 
Media 

Employers 3 
Trade Unions 

Public/ 1 3 5 16 ~ 19 

Individuals 

® 3 
Others 

J 

Nordrhein - Westfalen 

1 2 3 5 7 8 10 1 3 
16 

1235@7810 
11 12 1 3 16 

1 2 3 5~ 7 8~ 
10 1 2 13@ 16 

1 3 5 8 (01 2 13 
@ 16 

1 3@ 8 12 1 3 

1 2 3@)7 8G)12 
13 G 15 16 

1 2 3 12 

1 2 3 5 7 8 10 1 3 
16 

1 2 3 5 ®7 8 12 
13 16 

1 2 3 5 @ 7 8 

2 3 5@8®12 

New Zealand 

1 2 3 5 12 15 17 
@ 
1 2 3 5 7 8 10 11 
13 17 

1 2 3 5 7 8 10 11 
12 13 15 17 19 

1 3 13 15 17 19 

1 3 5 12 13 1 5 

1 2 3 7 8 10 13 
15 17 19 

3 5(D12 19@ 

5 12 15 19 

@19@ 

1 3 5 12 

3 5 17 19 

! 

N.B. 

Numerals 1 to 6 
cover the Origina­
tion Phase; 

Numerals 7 to 14 
cover the Specifi­
cation Phase; 

Numerals 15 to 20 
cover the Operation 
Phase. 

Ringed figures 
indicate resistance 
to, or dissensus 
among. 

00 
w 
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made by groups lower down the hierarchy in Indonesia 
and Malaysia, in contrast to Nordrhein-Westfalen a nd 
New Zealand. 

(ii ) The greater numb er of decisions made overal l (by totals) 
in Nordrhein-Westfalen (98) and New Zealand (75) 
compared to those i n Malaysia (69) a nd Indones ia (52) . 

(iii) The absence of di ssensus among group s in Indonesia (4), 
Malaysia (2) and New Zealan d (5), (by totals). 

(iv ) The relatively large amoun t of diss ensus throughout the 
groups in Nordrhein-Westfale~ (14). 

(v ) The similar cluster of d ecis ions in each country made by 
Government, the Political Education System, Educators 
and Administrators . 

THE APPARENT REASONS FOR BROAD TRENDS 

The reasons are found part l y within the Innovation Dossiers an d 
partly from the lit era ture that comments on each country 's 
educa tional and political system . Thus , 

for (i ) A marked characteristic of e du ca tional decision makin g, 
princjpally , but no t exclusively , in developing 
countries , is the tendency for decisions to b e made about 
education by Governments and Government Ministries , with 
little or no reference to the educational consumer . The 
reasons are many . The u s ual reasons given are the ' good ' 
of the country an d logistic conveni2nce . Others are the 
overall need for national un ity , which is seen to be 
attainable through the education system , cost , and the 
speed of expedition. In both Indone~ia and Malaysia the 
governments are seeking to inculcate an acceptance of , 
and a compliance with, the prevailing political system 
(Presidentia l Address to Parliament, Indonesia 1979). 
Both have the problem of detaching disparate communities 
from distinctive cultural and religious affinities i n 
order to effect a sense of national identity (Wil son, 
1977). 

For (ii ) A plausible explanation for the gre ater number of 
decisions made overall within the innovations for 
Nordrhein-We stfalen and New Zealand is the greater 
degree of freedom to make decisions groups in each 
country enjoys. This explanation is deceptively 
attractive to democrats. Both Indonesia and Malaysia 
are democracies also. In any country which enjoys 
even reasonable freedom of speech the societal groups 
seldom greet changes in education with universal 
applause. Pressure groups proliferate. There is always 
disagreement over what constitutes 'good' edcuation 
(Coombs, 1975). The most likely explanation is found 
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in the need seen in ' emerging' countries to launch 
educational innovations in order to join and compete 
with the 'developed' nations of the world. In this 
case, little, if any consensus is sought from groups 
below those of Government and educational policy 
makers. 

For (iii) Indonesia reported di ssensu s among some t eachers just 
before the trial period of the innovation a nd resistance 
to change among the traditional, religious and 
community l ead e rs. Malaysia reported resi s tance only 
from the general public an d P.arents before general 
implementation, while New Zealand identified resistance 
to social change in general from elements within 
Government, among traditional tribal elders and from 
the employers at different points in time. Only 
Nordrhein-Westfalen noted resistance and dissensus among 
groups 'acros s the board'. 

This was confined to groups who were resistan t to social 
change i n general, to the innovation itself, and those 
who indicated dissensus from among the teachers, students, 
administrators and others over the selection of the 
particular jnnovation. The reasons li e in the number 
of societal groups which tried to participate in the 
decision making process. In New Zealand it was not 
intended to include any other groups than Government, 
Ministry and Educat ors. In Indonesia and Malaysia the 
perceived need to forge a unified nation state from 
widely diverse populations mitigated agains t wide 
dissemination of innovative proposals . 

For (iv ) Dissensus among groups in Nordrhein-Westfalen were 
partly a r esu lt of general national concern an d partly 
because of the attempts by practically all concerned 
groups to find a solution . Disagreemen t as to what 
constituted a 'solution' was rife . The school leavers 
themselves varied greatly in their response while within 
the education system some teachers opposed t eachers 
in favour of the innovation. This dissension involved 
school and school as well. 

For (v ) The reason for the similar number of decisions made by 
the upper end of the hierarchy have been partly explained 
above. Each innovation showed clearly this inclination. 
In Nordrhein-Westfalen both Government and Legislature 
acted swiftly and in concert to legislate for a further 
year at school for its apprentice leavers. The logistics 
of the move were left to the Administrators. The 
schools were left to decide for themselves what to do. 
Consensus was limited to the few teachers who were 
given responsibility to look after the programme. 

In New Zealand the Whanau house design started with a 
decision to plan at the highest level. It remained at 
this level as a consultative exercise. The reason: 
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Concern that too much public debate would cause 
alterations in the basic design. However, besides 
consensus among the upper hierarchial groups strong 
consensus for the idea was evident at lower levels 
(the selected principal and the chosen t each ers). 
There was concordance between the vitally c oncerned 
groups. 

In both Indonesia and Malaysia the decisions to 
innova te were made at the highes t l evels for the 
genera l good . 

The speed of movement from phase to phase of the 
innovation is significant in each country . In Nordrh e in­
Westfalen from Origination to Op e ration t o ok two years . 
In Indonesia the whole innovation through all its phases 
covers 13 years . New Zealand , from the first ed u ca tion­
al conference , planned a limited impl ementation after 
six years while Malaysia b egan its Origination phase 
with the formation of its Curri cu lum Development 
Centre in 1973 and a planned final evaluation of 
progress and a decis ion to implement in 1981 - a total 
of eight years . Urgency it seems is therefore not the 
prerogative of 'd eveloping' countrie s only. 

CONCORDANCE / CONSENSU S PATTERNS 

The eviden ce of Con cord a nce between groups and Cons ensus amon g 
groups was noted as follows : 

Concordance between specif ic (but int erdepend ent) groups may, as 
previously stated, be identified by insp ec tion. An example for 
Malaysia was given . In Ind onesia consensus among the top 
hierarchial groups and concordance b etween them was shown i n 
their common concern for the problem at the time it first 
appeared . 

Concordance b e tween gnoups other than at the highest l eve ls may 
be seen for example, in all four innovations. Students were 
seen to have had an important role, or a direct influence on any 
modifications made to the innovation before general implementation, 
showed strong support for it at the Operational Phase, and were 
supportive of social change (Numbers 16, 17 19, Figure 21). 

The regional and local educational administrative groups showed 
concordance with the highest levels particularly in Malaysia, 
Nordrhein-Westfalen and New Zealand. These groups were expected 
to undertake the operation of the innovation, even if they took 
a modest role in its Origination and Specification. 

The role of the media, too is easily identified. In each country 
the media showed usually strong consensus for the need for change 
but in the case of Indonesia and New Zealand figured mainly as 
supportive when the innovations were optional. 

In terms of the purposes of this study the panorama of numerals 
in Figure 21 show, for the four countries, a general high degree 
of concordance between groups at the highest levels and the 
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nature of the innovation. 

The influence of the power behind these groups is such that; 
innovation may be mooted, planned and determined at the highest 
levels in education ; ~had at this highest level the degree of 
consensus for a particular innovation maybe high among the 
decision making groups , and concordance may be high between the 
innovative idea and th es e same groups. These factors, in turn, 
have a powerful influence , by virtue of power exercised , b enignly 
or purposively (or for whatever stated reason) on the process of 
the innovation . The critical relationship is that which exists as 
concordance between the hie rarchy of the social groups and the 
idea /nature of the innovation. 

Innovation processes, from origination to specification in this 
study were commenced by the upper hierarchies and left to the 
educational groups to put into operation and maintain their 
impetus . Those expected to deal with the r eform had no voice 
in shaping it. They were simply expect e d to make it work. 

The actions taken by the highest l evels (and those wielding the 
most power) , the Government , the Education and other concerned 
Ministries, Educator a nd Administrative levels show a marked 
similarity across the upp e r ranks in Figure 21. They differ only 
in detail in each of the four innovations and in each of the 
phases of each innovation . Th ese actions are listed in Figure 22 . 

It may r easona bly be surmised that these groups in an educationa l 
system are doing , in fact , what is expected of th em, that is, 
to advance the cause of education generally . Each of the 
countries studied has a differ ent kind of democratic system of 
parliamenta ry government . Each is subject , more or les s, to 
the checks and balances of a party system and an enfranchised 
electorate . It can be argued that if innovations do not proceed 
from this higher strata of the system they would have even less 
chance of gaining universal adoption that ' grass roots' innova­
tions springing from the classroom itself and for the most part 
destined to remain part of the local scene without the benefits 
of the power of the administrative system to diffuse them. 

It can be said of the four innovations, that the changes they are 
attempting in the educational system had their causes outside the 
system. Both Indonesia and Malaysia originated their innovations 
as part of a national policy, while that of Nordrhein-Westfalen 
was forced by a grou~well of public concern. Concern too, was 
shown in New Zealand for the impersonality of 'big schools' from 
outside, as well as from within the system. 

It must be kept in mind that innovations, especially during the 
Origination, Specification and Operational phases, are usually 
concerned with a tiny microcosm of the concerned population -
especially where a two-stage (pilot) approach is used, which 
consists of officials, educators, teachers and selected pupils, 
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FIGURE 22: ACTIONS TAKEN AT GOVERNMENT, MINISTRY, EDUCATOR 
AND ADMINISTRATION LEVELS FOR THE FOUR INNOVATIONS. 

Action Taken No. ~R-W NZ Ind. Mal 

(a) Showed concern publicly over 
problem when it appeared ......... . 

(b) Took initiatives to deal with the 
emerged problem ................... . 

(c) Desired to remedy the problem ...•. 
(d) Saw a need for social change in 

general .......................... . 
(e) Were involved in the decision 

making process that led up to the 
actual decision to select the pro­
posed innovation as the potential 
solution ......................... . 

(f) Agreed upon the selection of the 
particular innovation ............ . 

(g) Participated in the d es ign of 
s pecifications ................... . 

(h) Determined the detai ls of the 
specifications ...................• 

(i) Were kept informed about the 
s pecifications before they were 
put into practice ................ . 

(j) Supported the innovation when it 
was put into practice ............ . 

(k) Received direct reports on evalua­
tions of the operation of the 
innovation .......................• 

(1) Supported the innovation after its 
trial period ..................... . 

(m) Supported the idea of social 
change in general at the end of 
the evaluatory period ............ . 

KEY: 

1 

2 
3 

5 

7 

8 

10 

11 

12 

13 

15 

17 

19 

I I 

I I 
I I 

I I 

I I 

I I 

I I 

I I 

I I 

I I 

I I 

I I 

I I 

No. 
NR-W 
NZ 
Ind. 
Mal. 

Number of Decision (from list in Figure 20). 
Nordrhein-Westfalen 
New Zealand 
Indonesia 
Malaysia 

I Indicates action taken in that Innovation 

I 

I 
I 

I 

I 

I 

I 

I 

I 

I 

I 

I 

I 

I 

I 
I 

I 

I 

I 

I 

I 

I 

I 

I 

I 

I 
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with the usual network of communication line s from th em to the 
'outside' world. Such innovations are not able to sustain, by 
themselves, the new and the exciting which they inject into 
a school system (Beeby, 1979). The way of ensuring that the 
initial impetus survives and grows is by a mass ive influx of the 
new curriculum rapidly and widely among the target population , 
particularly the concerned teachers . The modules, or integrated 
units, should be complete with teachers ' manuals and accompanied 
by the a ppropriate equipment. In-service training should be 
sustained throughout the innovation . Ex p ense should ideally 
be no object (Owens, 1970). 

INNOVATIONS AT ' TEACHER ' LEVEL OF A HIERARCHY 

Innovation of this kind often have 'spin-offs' in the form of 
innovatory d eviations by the teachers conc e rned, or the local 
professional administration. Teach e rs can often make small, 
useful and often significant changes in the set innovatory 
programmes . If these are noticed they can sometimes be a dapted 
a nd disseminated in the evaluatory media which should still be 
functioning for the innovation. 

This is an aspect of the 'grass roots ' which is rarely able to 
plan, originate, specify , operate a nd implement on anything like 
the sca le of those of the centra l authority. It is however, 
these, often tiny operations an d initiatives within a system, 
which sometimes cause changes i n the quality of edu cat ion. Tiny 
innovations are valid innovations . Cons ensus at either Govern­
ment or populace level is not necessary. What is n ecessary is 
political stability. Debeauvais (1974) in a critical article 
surveying the literat ure on innovations castigates the attitude 
of both field r esearchers and governments for their lack of 
attention to local innovations 

" which differ in several r espect s from pilot innova­
tions which are designed to be followed up by 
educational reforms at national level" 

because they have different goals from the official programme. 
If such adaptations are ignored they will eventually cease to 
function. Ideally nationally instigated innovations should allow 
for the participation of all the social groups involved. The 
failure of so many innovations poses for governments and educators 
alike a challenge to develop innovation systems which can 
facilitate change as a permanent feature of education systems. 

DECISION MAKING FOR INNOVATIONS 

This section of the chapter attempts to: 
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(i ) discuss, and 

(ii ) comment on decision making, and 

(iii) the decisions made at certain phases of the four 
innovations. 

A study of a cross-section of educational innovation in emerging 
countries by Havelock and Huberman (1977) noted the g eneral 
ambition of their projects. They isolated three common features: 

(i ) The shortness of time in which massive changes 
affecting the whole society were to be carried out. 

(ii ) An insufficient infrastructure to service a project of 
such magnitude. (That is lack of trained personnel, 
shortage of administrat iv e staff, poor communications, 
embryo decision-making channels, a high turnover of 
key people .) The Malaysian innovation faltered at the 
point where its director accepted another position. 
All of these factors help to lead to •.. 

(iii) A gr ea t number of un expected events in the course of 
the innovation. 

At the implementation stage of an educationa l innovation , where 
large scale d ec isions are made , large numbers of informed and 
trained personnel must be mobilised . Finances, on a larger scale 
than usual must be utilised efficiently and without wastage. The 
administrative system , its bureaucracy and decision-making systems 
must expand wjth the scale of the implementation or it will 
frustrate progress with a backlog of decisions requiring to be 
made . 

Th e se decisions are , usually, that people, regardless of cultural 
traditions, will learn quickly, change their attitudes an d 
values, and adapt to new rules and work patterns. All of which 
are expectations which people at the 'grass roots' level do not 
have of themselves nor other s of them. 

This 'high risk' strategy (Havelock and Hu~errnan, 1977), has 
both ambitious goals and potentially gre at rewards, but the 
introduction of pervasive change into a system is always 
accompanied by a large number of unanticipated events, neither 
they nor their consequences being predicted. Huberman (1973) 
posits that there is generally an inverse relationship between 
systems which attempt rapid and massive innovations and the 
depth/mobility of the organisational infrastructure which is 
meant to have the function of absorbing or dealing with 
unintended outcomes. The respondents for Nordrhein-Westfalen had 
no worries that their system was sufficiently absorptive to 
accommodate the extra apprentice loading, and that in a highly 
decentralised system. The weakness in centralised systems tends 
to be in operations that depend for their success on identifying 
the growing points in an extended system and on a flexibility 
of administrative style that can stimulate initiative and a sense 
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of commitment in individuals of widely varying abilities. These 
qualities are very rare in a centralised system (Beeby, 1979). 

Dalin (1970) considers that in every innovative exercise there 
are three kinds of grouping: 

(i ) those who d ecide; 

(ii ) those who b enefi t; 

(iii) those who have to change . 

In the four innovations studied the 'd eciders ' have been the 
government, the concerned ministries and the planning educators . 
Those who benefit have been seen directly as the chi ldren in 
the target populations, or a combination of children, teachers 
and to a minor extent, particularly in New Zealand and Germany, 
administrators as well. Those who have to change are children, 
but to a far greater extent the expectation is that the teachers 
will have to change. There is a great deal of literature 
availab le in the field of decision-making, all of which refers in 
some way to the extent to which teachers (in educational organis­
ation) ought to participate with administrators in the central 
decision-making process. There is a general consensus in this 
literature (Griffiths, 1959; March and Simon, 1958; Owens, 1970; 
Mouzelis , 1967) that shared decision-making is the most efficient 
means of ensuring acceptance of organisational decisions and the 
onward ' surge ' of the innovation after the early stages have 
been passed. 

The innovations studied here are not yet at the stage where 
trends in this direction are available for study. The particular 
nature of the New Zealand and West German innovations which do 
not deal so much with curriculum change and experimentation are 
more concerned at decision-making/consensus level with administra­
tive changes. It appears that administrative changes have a more 
direct effect, in these two innovations, on actual student move­
ment than they have on the quality of classroom practice. They 
concern largely time at school, and buildings design rather than 
syllabi design or the content of teaching or of learning. The 
difference within consensus levels, was that the New Zealand 
administrators deliberately kept 'cons ensus' to th emselves, while 
the German administrators were acting at the behest of a ' ground­
swell' of general consensus to act for a common, community good. 
Both these systems' innovations were marginal as far as effect on 
the whole system was concerned . Mention has been made of the 
West German ability to innovate without basic structural change. 
In New Zealand the new design was peripheral to mainstream 
student flow and should the whole innovation be abandoned in 
the future the administration can, and no doubt will, use the 
space for traditional education without affecting the structure 
of the system. 
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TENTATIVE CONJECTURES 

The information gleaned by the researcher within a dossier is 
limited . He is restricted to the considered opinions of 
respondents removed in time and place from the event s they are 
describing, within a rigidly prescribed format. 

The limits of information gleaned are in direct proportion to 
the amount of commen t on each_ question given by the respondents. 

These comment s, scrutinised in company with the more formalised 
c hecklists have, however, yielded certain insights into probl ems 
encountered within each innovation in the general field of 
educa tional innovation. They are presented here as tentative 
conjectures rather than as tentative propositions or propositions 
or findings. In terms of the method employed throughout this 
work they are deemed both qualitative an d illuminative, consistent 
with the emphasis placed upon description (and analysis) of the 
consensus and decision making events occuring in the process of 
each innovation. It is within these somewha t ' fluid' boundaries 
that they are offered. 

Nordrhein-Westfalen 

Thus, from the study of Nordrhein-Westfalen the following tenta­
tive conjectures emerge : 

(i ) Political, economic , social, moral and religious 
pressures have the power and ability in the form of a 
kind of combined consensus to exer t their particular 
influences upon Governments so that an innovation is 
set in motion . 

(ii ) Public pressure is able to force politicians, particularly 
the party in power, to act swiftly and in concert to 
legislate for an educational solution to an economic 
problem . 

(iii ) Pressure to act quickly means that results are expected 
quickly. 

(iv ) Time allowed for an innovation under conditions of 
expediency and political pressure is usually insufficient 
f or proper planning and implementation. 

(v ) Consensus is always two-edged. While concern for a 
problem can be universal, its value oase is rarely so. 

(.vi ) Cons ensus expressed in verbal form by concerned groups 
does not necessarily mean the acceptance of personal 
consequences. There is always some resistance to any 
change at all. 

(vii ) The selection of an innovation occasions the most varied 
reaction from those most affected by the proposal. 

(viii) Of all the pressure groups in society the media has the 
roost powerful influence in moulding the influence and 
direction of public consensus. 
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(ix ) The range of consensus among those most affected by 
an innovation extends to the limits of the continuum. 

(x ) Assessment of the amount of consensus and value changes 
that occur over the time span of an innovation is 
particularly difficult, if not impossible to assess 
because cons ensus is a result of discussion an d other 
more subtle socia l processes. 

(xi ) The speed of a reaction to any aberration within the 
time span of an innovation is in inverse proportion 
to the level of decision- making which handles that 
aberration. (The slowest reaction occurs at Ministerial 
level.) 

New Zealand 

From the New Zealand innovation the following conjectures arise : 

(i ) An innovation can be implemented at the highest level 
within an educational hi e rarchy without consultation / 
planning anywhere but at that level. 

(ii ) Wh e re innovation is of an architectural nature too 
wide a di scussion at the specification stage may give 
rise to dis sension and may prejudice the development 
of the architectural d es ign and the decision to 
implement it. 

(iii ) Change of key personnel during the course of an 
educational innovation t end to change the course of 
that innovation by decision-making that tends to 
cause dissensus about /in the original concept . 

(iv ) Later policy changes in an innovation tend to dilute 
the original aims of the innovation. 

(v ) Consensus for an innovation at political/ministerial/ 
departmental level gives greater impetus to that 
innovation than a similar innovation emenating at 
'grass-roots' level. 

(vi ) Decisions made within an innovation that concern 
minority cultural groups will inevitably cause 
dissension unless consultation takes place at all 
stages of the innovation with those groups. 

(vii ) The smooth passage of an innovation is not necessarily 
guaranteed by constant decision-making/publicity and 
feedback. 

(viii) The various cohorts in an educational population will 
support any innovation which attempt to improve school 
'climate' expressed through innovative buildings and 
surroundings. 
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Indonesia 

From the innovation, the following conjectures arise: 

(i ) A government of an ' emerging', 'd eveloping' or 
'pre-developed' country is much more likely to 
launch ed ucational innovations because of the need 
they see for their country to join and compete 
with the 'industrialjsed' 'd eveloped' nations of the 
world. 

(ii ) In this case, little, if any , consensus is sought 
below that of governmental and educational policy­
makers. 

(iii ) Where pilot, or developmental schools are used to 
try out an innovation , adjustment will be made in the 
case of public dissensus (protest ) where the composition , 
duration, and long-term objectives of controversia l 
courses js concerne d (B eeby, 1979). 

(iv ) The provision of money and material benefits to a ny 
system does not necessarily mean real improvemen t in 
tha t system. 

(v ) Injections of money and material benefits into an 
education system will certainly mean that the expec ta­
tions of the consumers of education will rise. 

(vi ) Innovations conceived and consummated at the highest 
levels in an educationa l system will di s seminate 
downwards through the system (with inevitable changes ) 
eventually. 

Malaysia 

From consensus patterns, an d the dossier generally, it is 
possible to construct the following tentative conjectures: 

(i ) In a plural society the kind of educational system 
depends on whom holds the political power. 

(ii ) Education in a plural society is shaped ultimately 
by the educational and racial background of those 
politicians in the ruling elite. 

(iii ) Compensatory educational programmes designed to 
lift the educational performance of one ethnic 
section of a population may tend to be misunderstood 
as elitism by the other communal groups. 

(iv ) The medium of instruction in education has the most 
powerful influence upon the transmission of culture 
and the preservation of communal values, attitudes and 
symbols. The use of one particular medium of instruc­
tion in a plural society may have either an 
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assimilatory or deintegrating effect depending upon 
the degree of communa l resistance. 

(v ) Linguistic diversity in educa tion may b e seen to be 
compatible with the ultimate attainment of national 
unity . 

(vi ) An int egrated curriculum approach to educational 
instruction, regardles s of l anguage , is when wel l 
planned, wel l executed, using appropriate materials, 
a powerful force for good in modern education practice . 

(vii ) If the stated steps to impl e~ent the innovation are 
adhered to, there is no political interference , and 
the flow of materials and trained tea chers is maintained , 
the innovation , in time , should succeed . 
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APPENDIX 

SAMPLE SPECIMENS FROM THE IIEP INNOVATION DOSSIER 

A specimen page from each phase of an innovation is pres ented 
to illustrate the wide range of questions designed by the 
participants in the original project . 
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Q. Given that the problem (situation ) TTBY or may not have been 

accurately i dent ified, nonetheless , at the time (s) Hhen any 

at tempts were made to do so : 

PLANT 

2 . A Were there sufficient buildinp;s and other phys i cal rlant 

made availahl e for the task ? 

VEPY 

9 

SUFFICIENT 

JUST 

TNSUIT1CTI~NT 

SL 1C'l!TLY VEPY 

2. 8 In order for t he problem identificatj on task to be uncertaken 

effi cient l y , was the plant ( jncludinp, locale) of appropriate 

quality ? 

. .Jv VERY 

PPPROPRIATE 

JUST 

H!APPPOPPIATE 

SLFVTLY V[RY 

9 ----~-----+-----4-----4~~--~----+-----4-----~---- 0 

2 . C What der,ree of conf i dence do you have 1n the assessments 

made i n 2. A nnd 2. P, above (tick one in each n:M ) : 

GPI'AT 
CONFIDF.Net 

2 .A. c-/) 
2. 8 c/5 

CON fiDJ:Ncr: 

) 

) 

PJ'J\SONAP LJ' 
CONFJDf:J'\CF 

) 

( ) 

LT1TIJ: 
C0NFIDf.NCE 

) 

) 
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One of the concerns expressed by the Member States of Unesco 

lS to attempt to reduce educational and other disparities existing 

within their countr ies . 

The reduction of such disparities may occur as i t were 

accidentally or deli berately. Jf i t is to occur delihf'nlte l v, then 

some of the causes of disparity have to he identifierl rlnd countered. 

Q. To what extent have the specifications of the innovation so 

far been deliber atel y designed to ta~e into account disct~pancies 
1 caused 1 by any of the regional or sectional variations listed belO\·I ? 

GEOGRAPHICAL VARIATIONS 
TOPOGRAPHY 

CLIMATE 

POPULATION DISTRIBUTION 

RAW MI\11:RJJ\L DTSTRT E1 l'J'TON 

INDUSTIUAI. flf.VU/IPHf:NT 

SOCIOLOGICAL VARIATIONS 

IDEOLOGY 

SOCIO-ECONOMIC 

POLITICAL 

RELIGIOUS 

FOLKWAYS I BELIEFS 

ECONOMIC VARIATIONS : 
PRESE~~ RESOURCES 

FUI'URE RESOURCES 

OTHER: SPECIFY 

COi"lMENN': NEXT PAGE, PLFASE 

TO GREAT TO QUITE TO SOl-'E J\OT g': 
EX'I'DIT AN EXIDIT CX'ITNT' ALL 

( X ) 

( 'i ) 

( )() 

( l() 

( /<- ) 

( ''{.__ ) 

( Y-) 

(y:) 

( 'X) 

<-A 

(,X) 

("")'() 

( ) 

( ) 

( ) 

( ) 

CY ) 
( )( ) 

N ) 

( )< ) 

( ')( ) 

( 'X ) 

( y ) 

( X: ) 

( X ) 

( ')() 

( )( ) 

( ><) 

( ) 

( ) 

( ) 

( ) 

( ><) 

( y) 

(X) 

( X ) 

( X.) 

( X ) 

<0 
( )() 

( V:) 

C v"J-

C X) 

( '< ) 

( ) 

( ) 

( ) 

( ) 

(X ) 

(){) 

C)'O 

( ')( ) 

(.)-.1) 

( X) 

( x ) 

(X~ 

()() 

( )(_) 

(p__) 

CX ) 

) 

( ) 

( ) 

) 
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The extent and nat ure of the involvement of interested pclrties 

in the innovation somet imes influences the dep.ree of support the 

innovation subsequently receives . 

Q. For any innovation there have t o be 1 workers 1 (to do it) , and 

recipients (to benefit). There may also he evaluators (to 

j udge it ) . To t-Jhat extent, if any , Here those l j sted be l a-1 

directly involved in the different roles ? 

PJ:CI- \A?ORKERS I:VALUA-
PIENTS TORS 

01 TilE PEOPLE IN GDJEFAL CX ) C~) ()( ) 
/ 

02 PARDJTS OF I SCHOOL ATITNDERS I ( . ...,() 

03 AFFECTED SCHOOL ATI'LHDERS ( v1 
04 'F£RT:W¥ 1\NEl SEN. SEC. STUDD!TS / (~) 

(
,... / 

0 5 TEA CHEFS (INC. TFACHER ORf'ANIZATIONS) V) 

06 SCHOOL ADt·ITNISTRATORS (,)() 

07 TEACHER TRAHfERS CX) 

08 UNI VEP.SITY PEP.SOtJNEL (,X) 

09 OFFICIA.LS IN THE ED . DI:PI'. (MTtJISTRY) (,X) 

10 OFFICIAL..S IN OTIU::R MINISTP.IES ( ,X) 

11 TRADE UNIONS ( ~ ) 

12 EMPLOYERS ( INC . ASSOCIATIONS ) ( 'X ) 

13 LOCAL A\JTIIORITIES ( •)<:) 

14 OTHEP. 'INTERESTED ' ORr:ANIZATIONS (X ) 

15 TRADITIONAL LEADEP.S ( CH IEFS , ETC.) ()<..) 

16 RELIGIOUS LEP.DEP.S CX) 

17 OTI!EP. COMMUNITY LEADERS ( >c) 

18 MEDIA SPOKESMDI (JOURNALISTS, 
COMMDJTATOP.S , ETC. ) ( 1<. ) 

19 PROMINENT OR 1 TIITERESTED' lAYMr.N ( )() 

20 THE COVERNMENT ( y) 

21 NON-GOVERNID:T POLITICIANS (OPPOSITION) (,k) 

22 

23 

24 

THE HFAD OF STATE 

EXTERNAL AGENCIES/EXPERTS 
(E. G. v..'ORLD BANK, UNESCO, ETC. ) 
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Because of t he connecti on between values and behaviour, the 

success of an innovation depends to some extent on the changes jn 

values and behaviour that are required. 

Q. Given that innovation entails change, which of the groups 
belCNJ mit')1t reasonably be expected t o have to change: 

01 

02 

03 

04 

05 

06 

07 

08 

G9 

10 

ll 

12 

13 

14 

15 

16 

17 

18 

19 

20 

2l 

22 

23 

24 

25 

( i) their practices and (ii) their i deas about what i s 
educationally good or bad, desirable or undesirable ? 

THE PEOPLE IN GENEPAL 

PP.FUfTS OF 'SCHOOL ATI'ENDI:RS ' 

AFFECI'ED SCHOOL AT'lT:NDEFS 

TERTIARY AND SI:N . SF.C. STUDD!TS 

TEP.Cf·!EFS ( INC. TE:ACllER OR\ANIZATIONS) 

SCI 100L ADPTtliSTPATORS 

TEAC! iEF TPAINERS 

UNI\ff.RSITY PI:RSONH[L 

OFFTCIAL~' Til THF. F:D. DF.P'l' . ( ~TtJTSTPY) 

OFFTCIJ\L~. IN OT!IER MINTSTRif.S 

T.RADJ ~ UN l ON~; 

EHPLO'.tTPS (INC. ASSOCIATIONS) 

LOCAL ALTI'HORITIES 

OTHIP I JtJTEPESTrD ' ORr..AJJI7.P.TTONS 

TPJ..DITIO! JAL LEADF.:PS ( CJ-: I EFS , f.TC . ) 

RELICIOUS LEPDERS 

OTl !EP COMI1UN ITY LEA.DERS 

MEDIA SPOKESMEn (JOURNALJ~TS , 
COt·11'IJJTATORS , ETC . ) 

PRO MIND IT OR ' D JTEPESTED' lA I'm! 

'illE CO VERNMENT 

NOt~-GOVERNMENI' POLITICIANS (OPPOSITION) 

THE HD'ill 0 F STATE 

EX'ITP.NAL AGENCIES/EXPF.RTS 
(E.\- . \t_lORLD RANK , UNESCO , L"I'C. ) 

011-iEP : SPECIFY • 

. . . . . . . . . 

PRAC­
TICES 
( X: ) 

ex ) 
(v) 

(v) 

( \/) 

(vJ 
(vJ 
( ;() 

( ;< ) 

( )( ) 

( l¥) 

(0) 

( C>1-· 

( 0) 

( 0) 

( 0) 

( 0) 

( " ) 
(D) 

(~ 
(c;O) 

( v-1' 

( C>) 

( ) 

( ) 

IDEAS­
VAlUES 

cvi 
( -/) 

cvi 
(0 
( vj 

( ~-1 

(0 

( Y. ) 

(A) 

(X ) 

( !9) 

(V) 
-{-<:"_:, ) 

( ~) 

( 0) 

( 0) 

( 0 ) 

( C) ) 

( V ) 

('0') 

(~ 

<"'1 

(0) 

( ) 

( ) 

COMMENT: NEXT PAGE, PLEASE 
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