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ABSTRACT

The form of the administration of New Zealand's education
system, has in part, been the outcome of a constant struggle
between local and central authorities for the right of ultimate
control of the school system. 'The movement of the key
responsibilities in the development of education administration
is reviewed and reasons are suggested for these changes. The
shifts in responsibility #re also viewed in conjunction with the
various structural changes to the size and number of educuation
districts since the formation of the Provincial Governments in

the 1850's.

The research draws extensively from the geographical
techniques that assess the spuatial effectiveness of administrat-
ive systems. ‘These are adapted to measure the varying spatial
cffectiveness of systems belonging to four time-periods; so that
the complete development of cducation administration can be
monitored. ‘The varying spatial arringements of schools, education
districts und administrative centres shows increasing spatial

effectiveness up until the present system.

Structural changes in the number and size of education
districts can only partly explain the process of decentralisation
or centralisation of authority. While sub-division of adminis-
trative units means some access for schools and parents to the
processes of administration it does not necessarily mean that the

new administration will have more authority. Together with the
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structural changes in administration a study of the movement in
the "loci of decision-making' must be undertaken. A 'Centrality
Index' technique is employed to usccess the changing location for
the responsibility of 6 key decisions that affect education
administration. Using this technique, conclusions are made,
wherein the system of cducation administration is scen as
centralising up until 1947, after which a process of decentral-

isation evolves.

Spatially, it seems that the smaller educution districts
would ensure more contact for schools with their administrative
centre, therefore the present policy of structural decentral-
isation and the sub-division of existing cducation districts
might allow more ceffective administration. Decentralisation of
decision-making also guaranteed that more decisions were being

made at the local level.

Finally, these assess onts arve matched against the
economics of operating administrative districts. ‘The principal
conclusion in this section of the study 8 that the larger
districts are relutively less expensive to operate and that
the optimum size for an education district is approximately
130,000 pupils. The conflicting conclusions concerning the
economic and spatial efficiency of education boards highlights
the complexity in assessing total administrative efficiency or
trying to gauge an effective optimum size for an administrative

unit.
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INTRODUCTION vi
There recently appeared a series of comments regarding the
usefulness of the social scientist in addressing problems
concerned with the effectiveness of New Zealand's State
Service. With respect to education for example it has been said
that
traditionally the decision maker in educational

policy has relied heavily upon trial and error in
defining administrative arcas (Holmes 1976 , 176).

This assumes that the issues of cost-benefit, and spatial and
economic etfectiveness were often overlooked or not raised in
some areas of decision making. The lolmes Report (1970) stressed
this point and asked for more resecarch into assessing the impact
of all social service expenditure, including the finance
authorised for cducation which is spent by an administrative
system that controls the mechanisms of a nation-wide enterprise

exceeding 929 .3 million in its annual net costs (AJHR E1 1979).

In education administration today, under the spur of rapid
change in society, new kinds of administrative methods are being
adopted: firstly, the smaller cducation boards are prepared to
assume some responsibilities and combine with the Secondary
School councils within the area to provide a more unified
approach to education administration: secondly, where appropriate
the larger boards are decentralising their authority to smaller,
more local education boards which in turn will adopt a more

unified approach.
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This policy arrives today through the effort of the education
boards and the department to scarch for a balance of local
interest with national responsibilities. The ideal situation
is for the advantages of local control i.e. ecducation structured
for the needs of the locality which promotes flexibility diversity
and sensitiveness to the locual life, to balance with the
advantages of centralised administration. Strong centralised
controls have long been accepted as a necessary condition of
the funding of cducation through national taxation and is an
expression of the deep committment New Zealanders feel to the
principle of cquality of cducational opportunity. The main
benefits of centralised control are  the establishment of
national standards in staffing structures, saluary scales and
grants of all Kinds and the even level of provision throughout

the country.

Clearly the relationship between local and central control
1s important to the development of education in general and it is
a fundamental aim of the study to record the changing patterns of
education administrative units, the reasons for change and the
efficiency of the administrative system at various times. The
study seeks to achieve this through understanding, and analyis of,
the balance between local and central authorities and its effect
upon administrative units. The centralisation - decentralisation
continuum (Fesler, 1968) is selected as being a process that is

fundamental to the development of education administration. Its

ramifications today must lead on to enquiring about the optimum
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size of administrative units with regard to imminent changes

in the structure of education administration.

The effects upon the system today can be monitored in the
light of change in the intervening vears. There have heen
considerable adjustments in the relative fuimction of local and
central authorities and their movements towards either a
centralised or de-centralised system. These movements have
structured etfects upon the size, shape and number of adminis-
istrative areas as well as effects upon the relative distribution

of powers between local and central authorities.

By analysing the spatial efficiency of four patterns of
education board districts since the formation of the Provincial
Councils in the 1870s a historical perspective is drawn. The
system today is therefore scen with regard to its development.
Economies of scale and organisational efficiency measures are
used to compare with spatial efficiency measures. Efficiency is
analysed from two standpoints therefore tentative conclusions can
be made about a proposed rcorganisation of education district

boundaries.

It is rcalised that the study thercefore tries to fit analyses
of efficiency into complex social, economic and political struct-
ures that underlie the provision and operation of a public

service. However Massam (1975, 122-123) states that
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attempts to explain world patterns should thus take
note of the milieu in which the service is

provided. Also prescriptive statements and
suggestions for modifying the arrangement of

public facilities are not likely to be readily adopted
unless the planner is cognizant of the political
scene,

The political scene may eventuate to be a set of variables which
defy definition, but it may be possible to concentrate on onec
aspect of the political scene, such as the identification and
measurement of the 'centralisation-decentralisation" continuum
and provide a basis with which to comprehend the political and
administrative scene. Intuitively, it seems we recognise the
systematic nature of human organisation but fail to move towards
a more precise model which will link together all components in
such a way that we can evaluate the utility of alternative

policies for providing public service.

Education Administration is a public service with varied and
fluctuating development; the changes in its administration
provide a suitable backdrop with which to view the characters,
and social and economic circumstances that initiate change and
re-organisation. Chapter 1 reviews the historical background and
points out the reasons for centralisation or decentralisation,
reasons which would possibly apply to other circumstances and

systems.

The evolution of administrative systems has provided
several models, (Ellis, 1972. Massam, 1972. Whebell, 1961).
Massam's outline provides a series of stages of administrative

evaluation that links with the development of New Zealand's
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education Administrative system. From the model four stages are
selected that provide significant changes in the cevolution of
administrative systems. lere the varying numbers and the
structures of the education districts are taken into account and
conclusions drawn about the spatial efficiency of the differing
structures through time. llowever the stages only partly respond
to any form of decentralisation or centralisation that may occur
through the process of administrative cvolution. For example,
increasing numbers of districts and the development of additional
agencies can reflect structural decentralisation, but the adjust-
ments in structure within educational administration are limited.
These adjustments nevertheless are signiticant and provide evidence
to help show the changing nature of cducation administration.

The evolution of the system reviews the spatial characteristics
of the relationship between the school and its administrative
centre, the cumulative distances for each district changing as
the school systeom grows and the education district structure

changes.

Miklos (1973) distinguished between the changing structure of
the educational system and the changes in the locus of responsi-
bility for decision making. The locus of decision-making
indicates the position at which the responsibility for the
decision is held. Chapter 3 formulates a model that assesses
decentralisation through the changing locus of responsibility.

The model employs a centrality index to measure the cumulative
distance from the school to the administrative centre that has

the responsibility for six key decisions. The nearer the
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decisions are made to the school the more decentralised the system.
Five time-periods were considerced (1870, 1890, 1914, 1947, 1978)
and the locus of decision making varied cnough to signify the
administrative changes that took place in the development of
education administration. Varying mean indices represented
movement along the decentralisation-centralisation continuum,
However adjustments were made in the light of developments in
transport technology. The six decisions basically involved an
administrative process that normally incorporated a personal visit
by an administrator to the individual school. Therefore as
transport became more efficient the effect was to bring

administrative centres closer time-wise and induce decentralisation.

The policy making team that decides to decentralise must also
be aware of the increasing costs of administration and how
structural decentralisation and the setting up of new offices will
incur considerable expense.  An assessment of the optimum size for
education udministrative units should help the policy maker to
decide whether it is financially worthwhile to split up an exist-
ing unit that perhaps is operating efficiently, or whether with
the smaller boards and amalgamation or an increase of work load
or responsibility within the board would be economical. Economies
of scale do exist within the board of education therefore a
fundamental decision has to be made between the advantage of
increasing size and the disadvantage of a large unit that must
administrate education at a considerable distance or without due

regard to local conditions.
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The geographical problem that this study addresses is to

design a form of spatial organisation which maximises the
prospects of the less fortunate regions (Uarvey, 1972 ,51-53). It
debatable for example, whether a greater centralisation of
decision making {which has the advantage for ironing out differ-
ences between territories) should prevail over greater de-central-
isation (which has the merit of being able to prevent dull
uniformity). The safer conclusion would seem to be that there is
no absolute choice between the two systems, however it is readily
obvious that there is movement betwecen the two extremes, movement
that has developed from the initial characteristics of the system
which have had such a strong influence on the attitudes and the

structure of education administration today.

is
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CHAPTER 1

THE CHANGING NATURE OF CONTROL

A review of the historical development of New Zealand's
Education Administration suggests that six periods can be
distinguished in which the administrative structure is different
from either the preceding or succeeding period. Each period

commences with a major change in the administrative structure.

1. 1847-1851 following 'An Ordinance for Promoting the
Education of Youth in the Colony of New

Zealand' (1847)

2. 1852-1876 - following 'An Act to grant a Representative
Constitution to the Colony of New Zealand'

(1852)
& 1877-1913 - following the 1877 Education Act.
4. 1914-1947 - following the 1914 Education Act.

S 1948-1963 - following the setting up of the Auckland office

of the Department of Education in 1948.

6. 1964-1979 - following the 1964 Education Act.

1847-1851

From 1840 onwards, large numbers of English, Scottish and
Irish immigrants moved into the principal centres of New Zealand's
early development; with them came their children whose education
rapidly became a matter of concern. In response to this problem
the original educational system was organised by Sir George Grey

in New Ulster in 1847 (Northern New Zealand). He commissioned
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financial support for missionary work among the Maoris as well as

for European children.

Curriculum, inspection and appointment of teachers was the
responsibility of the Governor who was advised by an executive
council. Thus the state first recognised its responsibility
for the appropriation of public funds for national education.

The Executive Council, in practice, consisted of religious
leaders and missionaries who received a proportion of the total
revenue of the colony (an amount not cxceeding one twentieth

of the total revenue of the colony for any one year). The system
was denominational, the actual administration of the schools
being run by the heads of the churches. This the New Munster

(southern New Zealand) settlers refused to accept.

The non-conformist Nelson settlers had already organised
an efficient system of non-sectarian public schools, the success
of which encouraged Alfred Domett, o prominent Nelson settler,
and the provincial secretary, to recommend to the New Munster
Council, the establishment of a system of national, free and
compulsory education for the Colony. Owing to the establishment
of provincial Governments by Sir George Grey in 1853, the field of
education was then organised by local authorities and Domett's
plans were dropped. However the basis of his ideals re-emerged
in 1877 with the adoption of the Education Act that founded a

national system of education.

Therefore early cducational administration was mainly the
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concern of the churches and some private secular organisations
which came to be assisted by limited grants from state funds.
However some clements of central control existed, despite the
growing difference between the regions, that led to the formation

of provinciual council in 1852,

1852-1876

The Act to grant a 'Representative Constitution to the
colony of New Zealand' (1852) abolished the provinces of New
Ulster and New Munster and provided for six new provinces:
Auckland, New Plymouth, Wellington, Nelson, Canterbury and Otago
(Cummings and Cummings, 1978). Basic administration of
the provinces included an elected Superintendent and a Provincial
Council of not less than nine members.  The General Assembly in
Wellington consisted of a Legislative Council and a lower 'House
of Representatives'. The General Assembly excluded matters such
as custom duties, coinage and currency from the jurisdiction
of the provincial councils, but education hecame the responsi-

bility of the provincial councils.

A1l the provinces passed legislation on education and in their
early phases of development showed a remarkable diversity not
only in their effectiveness as administrators of education but
also in the assumption and ideals upon which each was based.
Despite marked differences in the size of population, social
structure and financial status, the various systems were seen to

develop generally towards a norm in design and philosophy.
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Administrative style within the provinces originally

varied. Basically the superintendents were generally
faced with two problems which provoked differing administrative
responses. Firstly, in what way and to what extent, ought the
stute to intervene in the education of New Zealand's young?
Secondly, how was the state to react to its corporate capacity
towards the various religious denominations existing within it?
Auckland and Canterbury for instance adhered to Governor Grey's
ordinance of 1847 which recogniscd the churches as the executive
body to undertake the organisation of stute grants.  In Wellington,
Nelson and Otago the administration was more secular, allowing
more influence from public bodies and the state to take effect
on the running of the provincial cducation system. After
considerable discord and political conflict. this principle was

also adopted by Auckland and Canterbury.

The administration of the provincial councils also had to
contend with differcences in cconomic status and potential. For
example 1n Canterbury and Otago, where the provincial governments
had ample sources of revenue and the churches were well endowed,
education made good progress, but in the North Island where
settlement and economic development had been impeded by the
Maori Wars {1860—1865)' and provincial governments had
limited resources, education provision developed slowly. An
illustration of this fact was that in 1870 the total expenditure
for education in the colony was £32,000 of which £2,000 was

spent in the North Island (Webb, 1937).
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The obvious incquality of this decentralised system of
control began to promotc concern for North I[sland politicians.
In 1871 Sir William Fox, then Prime Minister, introduced a
Bill to establish a central ministry of cducation, his
intention being, not to supercede the provincial control but te
establish certain minimum standards. The development of the
administration of the Nelson Province dosorves
special mention and allows a more detached discussion of the
functioning of a provincial education system., A central board
of education within the province disbursed a grant from the
General Assembly as well as finance gathered from levies of five
shillings on parents who Tived within a theee mile radius of a
school, whether their children actually attended school or not,
with a limit of &1 per houschold. ‘Thercfore indirect compulsion
was intentionally administered for the attendance of children of
school age (5-14 years). [(Butchers, 1932.) The
religious factions of the society were kept content by the fact
that Catholics and Protestants sat as colleagues on the education
board. The Roman Catholic schools received "Headmoney' period-
ically from the board for cach child educated at the separated
schools, based on the ascertained cost of educating children at
public schools. The Catholic schools were relatively few in

number and adhered to the requirements of secular teaching.

. Hhe . . . L
This system proved to be,most effective of the provincial
systems as it allowed the highest percentage of children of
school age to attend school than in any other province. However

to secure this situvation, Nelson spent the highest percentage
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of its total revenue on education, and this, not withstanding

the fact that its total revenue per head of population was the

smallest of all.

During the latter halft of the provincial period, more
separatist thinking occurred, resulting in Hawkes Bay creating
its own education board from Wellington (1859) and Marlborough
separating from Nelson (1859). Two years later the Province of
Southland came into existence, but Southland found financial
autonomy difficult and reunited with Otago in 1870. By the mid
seventies, a sense of national unity quickly developed as
transport improved and the differenceshetween the provinces in
educational provision became apparent. In 1871 for example, the
provinces of Nelson, Otago and Canterbury were spending an
average £ 2.10.0 for cvery child of school age as against an
average of only 55 in the rest of the colony (UNESCO,19582, 14-18).
After the attempts of Fox (1871) and Vogel ( 1€73) to establish
a national education system the issue was forced by the abolition
of the provincial governmentsin 1876. A new system of control
for schools was needed and there appeared a real opportunity for

the development of a national system of education.

The religious problem proved to be a stumbling block as
Otago members of the General Assembly were in opposition to the
notion that the bill would create state grants for Roman
Catholic schools which would prove unacceptable to Protestant
Otago members. Fox, however, soon realised that the respective

claims of the central government, the provincial government and
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the chur%?s to share in the control of educiation would be neither

recognised nor equitably adjusted.

Sir Julius Vogel in 1873 re-introduced a milder version of
Fox's Bill, in which the growing conflict between provincialists
and centralists overshadowed its basically effectual proposals.
The religious administrationsof provincial education systems
were overturned and led to a feeling that a national system would
iron out the inconsistencies of the denominational control .
Canterbury for instance, originally was supplied by public money
split three ways, a third to cach religious denomination. The
practical result of this arrangement was firstly to create three
authoritics capable by their very structures of being able to

: x i f“-ﬂ"““j =
act harmoniously within ° Y 3

¢. cach denomination put
forward its own views and heliefs that did not coincide with
general plans which was the objective of the provincial
legislation. Organisational change caught up with public
opinion and i new cducation board set up denominational schools
and the problems of religious instruction was left to the

discretion of the local committees who generally allowed unbiased

religious instruction.

Despite adjustments within each of the provincial systems that
developed, each administration evolved towards a relatively effect-
ive norm and great improvements were made to educational conditions
but the overall system for the education of New Zealand's young
still contained too many inequalities. The provision for

education varied dramatically throughout the country, and the
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attainment of certain minimum standards of literacy was a matter

of national anxiety at the time and politicians began to realise

the provincial system of education administration must change.

From the administrative point of view the period reveals

three relevant organisational features:

1) The growth of sccular control over religious
administration. The influence of churches originally gave the
beginnings of the New Zealand education system a centralist
aspect, wherein education like the aspiration of the church, would
be nationwide and equally dispersed. llowever, from the beginning,
an active minority fought for an education system which would be
free, secular and compulsory (Khitchead, 1972). The
prominent disadvantage of the church system was  its division
into two or three units and the organisational problems that
involved from this division. liowever, a different issue soon
arose:

amongst the provincialists still quarrelling
over the apple of denominutionalism, came to

be thrown a second apple of discord - that of
centralisation. (Butchers, 1932, 706).

2) The tendency of the provincial governments to conform
to one pattern. When the control of education ended up in the
hands of the provisional councils, each devised a system of its
own liking. Therefore in their initial phase of development,
these provincial systems displayed a remarkable diversity, not
only in their effectiveness, but also in the assumptions and

philosophies upon which each was based. [Equally remarkable was
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the way in which the various systems converged towards a national

norm from extremcly divergent beginnings. (Harker, 1978, 3-6).

3) The disadvantages of a purely decentralised approach
to education administration. The incquality produced by the
provincial system has been noted; however, the success of those
education boards given sufficient funds, is scen as 4 remarkable
achievement considering the numcrons difficulties of the colonial
environment of the time. However, once communications and
conditions for education improved, the inequalities across the
country demanded a centralised authority with the control to
organise resources and distribute fairly to all parts of the
country. Therefore although advantapges existed for the
decentralised education system in some provinces and substantial
progress was made, the country's resources could not support the

development of educuation @t equal rates throughout the colony.

1877-1913

The education bill that Sir Charles Bowen introduced before
the House of Representatives in 1877 was, he proudly proclaimed

the most decentralising bill that has been passed
in any English country. (AJIIR, 1878, 372)

The bill advocated a three-tiered system of administration, a
central education department under the authority of the Minister
of Education, twelve education boards, and school committees

elected by a ballot system by local houscholders.



The central department was allocated the following

responsibilities:

1) Distribution of the capitation grant to boards.

2) To review reports sent from the boards on the use of
grants.

3) To determine and prescribe the curriculum of the

schools (primary only]).

4) To prescribe the text books that might be used.
5) To "make, alter and repeal regulations and
orders'.

6) ‘e generally administer the act.

The Pducation Boards:

1) To allocate the grant for education within their
area,

2) To establish, build and maintain schools.

3) To appoint and dismiss teachers (in association

with the school committces).

4) To inspect the work of tceachers.
5) To train teachers.
6) To establish District High Schools.

Local school committees for each school or group of

schools, forming an Education district, with power:

1) To elect the member of the Education Board.
2) To recommend to the Board teachers for appointment,

from a list presented by the Board.

3) To assist the Board in determining sites for new
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schools.

4) To provide and maintain the school house, provide
firing, clean the school and generally maintain the grounds.
5) o Hecide whether the compulsory clauses should apply
in the district.
- ta - ’ X .
6) Generally manage "educational matters'" within their

districts.

(1877 Education Act).

Even though a considerable pumber of responsibilities were
granted to the central department including basic control over
the allocation of grants, the immediate effect of the Education
Act of 1877 was to leave the cducation system of New Zealand
under the control of the boards. Firstly, the boards set up by
the Act were in most instances the old provincial education
authorities in a slightly different guise, with the same basis
of personnel and attitudes. Sccondly, during the first two years
the Act was in operation, the Grey Ministry was in power, Sir
George Grey, being an opponent of centralist tendencies, generally
forced policies to strengthen the position of the boards. Lastly,
the boards generally had representatives who sat in Parliament
and boards like Auckland, Canterbury and Otago would have three

to four representatives in Parliament (Webb, 1937).

The Atmore Report 'highlighted' the first of the two basic
anomolies concerned with the ensuing location of control for

education administration.
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The Act as passed set up a one sided system under which
the whole of the cost was thrown upon the colonial
government, while almost the whole of the control,
including the control of the inspectorate, was
entrusted to the local educational authorities.

(Atmore Report 1930, 138).

This situation obviously developed conflict between
centralists and provincialists, as it was the direct aim of
Bowen to leave intact the structure of the provincial education
boards, yet create a situation where the inequalities of the

provincial situation were negated.

The centralist/provincialist problem therefore was by no
means resolved. However, the general feeling was to erase the
inequalities of the education system and to avoid the battle
for reform during the seventies and eighties. These events
made a very strong impression upon New Zealanders and go a long
way towards explaining one of the philosophies that the modern
New Zealand educationalist adheres to:

That educational provision should be the same for
everyone despite the variety of economic situations

that people are born in.
(Currie Commission, 1962, 23).

These aspirations to equity within the educational system
could only, however, really be satisfied by the creation of a
centralised system of education and the 1877 Act at first seemed
only to have reinforced the local control of education. However,
the second anomdly lies in the fact that the astute politicians
of the day realised that the bill would eventually lead to the
development of centralised power. For having acquired the ability

to "make, alter and repeal regulation and orders'", the government
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would be forced into a situation of interfering with the local

system and the board would gradually fade under the power of

the Minister (Webb, 1937

Bowen originally intended to sccure complete decentralisation
by allowing the school committees more powers that the bill
eventually allowed. llowever, the curtailment of the local
capitation grant which had given the local committee an independ-
ent source of revenue meant that local committees lost their
potential for ultimate control at the local level. Nevertheless
the legacy that the provincial system left has helped the
contemporary administrator as there will alwayvs be a local
concern for educational matters and a local awareness that
undoubtedly has helped improve administration today. (Currie

Commission, 1962).

The financial provisions of the system were simple.  For
cach child in attendance,® 3.15 was payable to the Board, plus
a series of grants for the building and upkeep of schools and
any other usage that the department agreed upon. The Boards
were still entitled to profits from cndowments, which were
however deducted from the block grant paid to the boards
(Butcher, 1932). For twenty vyears after 1877, however, the
central department was pre-occupied with exercising real
effective control over the expenditure of the beards as the
department without adequate staff could not control and locate
the financial malpractices adopted by the boards in order to

gain more money.
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with impunity the boards used money for purposes
other than those for which it has been voted,
supplied attendance estimates which were not accurate,
estimated their building requirements on the most lavish
scale, and paid scunt attention to the commands,
reproofs, exhortations and requests for information
which flowed in an unending strecam from the
central department .
(Webh, 1937, 38).

Efforts were made in 1888 to strengthen the Department's
position, the Hon. George Fisher, the Minister of Fducation at
the time conducted a survey that showed that up to 1888,

Government building grants had totalled 852,778

, an amount
that in the Minister's opinion was ! 90,000 more that was
necessary to erect buildings of a durable character and of
adequate size. The influence of the boards members in
Parliament was strong cnough to resist any change.

(AJHR, 1888).

The development of @ central deparvtment therefore appeared
unlikely to force the administration of cducation to centralise
at this stage. The boards enjoyed more and more success until
1879 when econoniic conditions forced a change.  The restriction
of the economy allowed the department to exercise its right to
force economic retrenchment measures on the boards and it was
not until 1891 that the situation improved. However, unsettled
economic conditions remained so that the department could force
the situation in which the well endowed South Island education
boards found that their revenue ended up establishing school
buildings in the North Island. Opportunities developed for the
centralisation of control as the long retarded development of

the North Island progressed as the government made peace with
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the Maoris and Population moved northwards from the South
Island to take advantage of a more settled colonial

environment. (Arnold, 1973}.

In 1874 the Department took over the responsibility for
native education (Cumming and Cumming, 1978). ‘The department
therefore set up a separate cducation system of Native schools
the committees merely being local agents for the department.

The school committees had no executive power, the local
contribution for school sites were obligatory and free text books

were provided for native school pupils,

The department used the success of the establishment and
functioning of the Native School system to force political
leverage upon the provincialists. 'The department proclaimed
that the cost of administration of the Native schools per
pupil is:

much less that is the case in the public schools

where the boards and the committees expenses have

to be added to those of the department itself,

(Butcher, 1928, 51).
However, it seems that for political purposes the early Native
schools were pampered with large amounts of educational materials

so that the actual net cost was relatively more than for the

standard public school.

Wellington also took control of the Industrial Schools in
1880 from municipal and denominational institutions; the schools
were subject to inspection and were required to report to the

department every year. Special schools, such as schools for
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the deaf and blind, institutions for juvenile probation,
together with child welfare centres were also developed under the

auspices of the department.

The initial blow to the boards financial independence was
dealt in 1901, when the Public School Teachers Salaries Act
made regulations that ensured that the great bulk of the boards’
general expenditure was channelled through the department and
for the first time the department paid uniform salaries to the
teachers throughout the colony. Sccondly, the department
investigated the allowances paid by the boards to the committees,
which appeared to be on different scales. ‘The standardising
consequence was that an LEducation Amendment Act was passed
requiring the committees to pay a4 uniform sum of 5/6 per child
out of their own maintenance administrative allowance which
itself was reduced to twelve shillings, which left only 6/6 per
pupil for themselves to spend.  Further developments occurred
which entrusted the buildings and development finances to the

department.

The Boards fought to reduce the increasing amount of central
control, but the centralists had attained too much power over
the 1890's and early 1900's. The power and influence of Rt. Hon.
R.S. Sneddon and Mr George Hogben in various capacities led to
the initial drive into board supremacy. Hoghben's initiative and
position as Minister of Education gradually forced the central-
isation of the inspectorate. The department was empowered to

delegate inspectors to visit all schools and basically accomplish
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the centralisation of the inspectorate.

Hogben however, realised the importance of local control
and often deliberated upon the advantapges of decentralisation
but his primary aim was to improve the schools themselves, the
teachers in them, and the subjects that were being taught. e
found that amid the force of centralising opinion was a way in
which to realise these goals. Therefore in addressing the
problem of quality within the education service, administrative
changes occurred which would threaten the power of the boards

and committees.

The influence of the New Zealand Lducation Institute, formed
in 1883 has also been heralded as being o major force in the
movement towards the centralisation of cducation administration.
As a development of ecarlier provincial institutes, the New
Zealand Education Institute allowed teachers to propound their
opinions and criticise or oppose their employers. The Institute
developed a national outlook and because of the sincerity of
its leaders, enjoyed the respect and confidence of the govern-
ment of the time. The Institute appealed against arbitrary
dismissals, the inequality of wages and conditions between the
boards, and helped to force the adoption of a superannuation
scheme for teachers, the centralisation of the inspectorate,
and the institution of the national grading system and its
general usage as the basis for teaching appointments.

(Butcher, 1929).
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During the lastyears of the nineteenth century, New Zealand's
politics changed dramatically. The ruling sector consisted
more and more of men whose ideas were o product of a
colonial environment rather than men whose background was English
and adopted English ideas of building a colonial aristocracy.
The economic depression following the 1877 Act brought their
pelicies and ideas into disrepute and the landowning class lost
their prosperity (Webb, 1937). Moves to break go.n the intro-
verted control of localities was in keeping with these new

ideals.

Education was not the only government service that was
facing a change in the location of controberthere occurred in
general, a rapid increase in state sctivities during the Seddon

. . and <
Period {lh‘.}l—l‘.){llj,\ the local government system also faced

centralisation of control and basic re-organisation.

The findings of the Cohen Commission (1912) saw the
orgunisational weakness that had developed out of a conflict of
interest.

the complexity of the departmental administration,
the difficulty of securing satisfactory management
in small education districts and the lack of
uniformity, aim and method amongst inspectors.
(Cumming and Cuwmming, 1978, 128).

The Commission advocated a reduction in the number of
education districts, and the control of all elementary, secondary
and technical institutions by the boards, and this had the

effect of rationalising control and cutting down the complexity

of the board/committee situation. If the 1911/12 period of
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government had been more stable, the government would have worked

out a scheme of educational reform that would have aligned itself
with the recommendation of the Cohen Commission with the
unification of control for primary and post primary education,
rather than sccondary education being controlled by autonomous
'"boards of managers'. An aim that still eludes the re-organisation

of education today.

In many ways the BEducation Bill of 1914 was the result of
these aspirations towards change and reform:  yet the bill would
also realise the public opinion that had recently been established
for public and local control. However,centralisation processes
were still operating and the 1914 Lducation Act still legislated
for more centralisation. The growth of public opinion against
centralisation indicated that adverse reaction to increasing
centralisation would always appear and in some cases decentral-
isation processes could he occurring at the same time as

centralisation.

This period of education administration saw the complex
interrelationships of events that led to the decline of local
authority and the education boards and the beginning of a movement
towards the location of control in central authorities.
Personalities, with varying ideologies, reacted to the need for
equality of resource allocation within differing economic
circumstances. Conflict between provincialists and centralists
often led to an increasing inefficiency of education processes

and provided an opportunity for change toward centralisation.
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The findings of the Cohen Commission realised the need for

co-ordination among the various facets of education administration
laying the prerequisites for the necd of a centralised authority
to conduct and administer a more structured and homogenous

education system.

1914-10948

The Act ran into over 164 clauses, the majority of which
consolidated previous clauses. Despite parts of the bill that
allowed for the continuation of the boards, though at a reduced
number, the bill was heralded as the end of logben's fight
against the provincialists and the beginning of a period of more

reform and change.

The changeSit brought to bear on the administrative
svstem were:

1) Control over the inspectorate was moved from the
boards to the central department.

2) The financial authority of the boards was further
curtailed by a more rigid separation between special and general
accounts and the direct restriction of free funds at the disposal
of the board.

3) Requirement was needed to the Minister for the
establishment of new schools.

4) The adoption of a national grading system for

teachers.
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5) Provision was made for the reduction in the number of

cducation districts to 'not less than seven or more than nine'.
However, owing to the strength ot the local interests, the maximum
figure was adopted in the Education Amendment Act, 1915. North
Canterbury. Marlborough, Westland and Grey lost their status.

(A1l aspects lead to further centralisation).

The first task within the administration of education was
to reorganise the department itself, to incorporate the duties
of the Director General of Education with un assistant to help

him, and the Inspector of secondary schools.

A National Council of Education wias a new proposal which
originally was designed to act in an advising capacity, but would
have little to say about the internal administration of the
department. However, the council reported to the Minister on
all aspects of what was now a national cducation system. The
council would incorporate representatives from all aspects of
the education system. It seemed that the national council
provided an outlet for local opinion and minority views,
essential to the system when a centralistic approach was increas-

ingly being adopted.

The reorganisation of the education districts also occurred
internally, as following the proposals of the Cohen Commission
every education district was to be divided into one or more urban

areas and a rural area.



the rural area is divided into three wards, each

containing, as nearly as may be, the same number of

children in average attendance at the schools, and

for each ward two members are elected - one every two

years. An urban arca consists of a borough or group of

boroughs having more than 8,000 inhabitants. The

number of members for each urban arca is two for each

sixty thousand or part of sixty thousand inhabitants.

(Butcher, 1932, 72).

An attempt was made to adjust to the growing urban

population of New Zealand and to rationualise the size of
education districts. Originally the Cohen Commission had out-

lined five large administrative arcas yet the district boards

had successfully resisted any serious reduction in their number.

Local control was still effective in the shape of the
secondary school boards, and just as the primary school
authorities had fought for more autonomy over the boards, the
secondary boards had to do the same. They resisted at this
stage the influence of the central department and the education
boards, and maintained a right to cvontrol their own intake and

financial system.

The 1914 Act however, was considered 1 series of comprumise
not managing to create any clear purpose that the ensuing years
could capitalise on. It failed to respect and grant power to

Gl Thees
the newly formed council of education,prevented the council from

blending into the system the advantages of local and central

control. Also it did not clarify or control the sccondary

34.

S,

school boards so that the system still reflected the difficulties

of having different factions at work.
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The period following was one of suspended animation and

conservatism. Little change occurred through the Great War and
the important personnel in the department requived little more
than the maintenance of peace and the fragile status quo with the
boards. The department's conservatism reinforced the central-
istic ambition of the department and it became common knowledge
that the departmental view of the boards was that they were

superfluous and incffectual.

In 1921 the department published the first of a monthly
publication known as the 'New Zealand Bduocation Gazette', which
became a regular method of correspondence to schools and other
educational organisations. thus confirming the department's

control over many aspects of education.

During the 1920's just as it scemed that the Boards were
losing almost all control over the statfing and internal
organisiation of schools, economics were demanded. Criticism
about board management from the department especially over
financial matters led to more control of finances being
administered by the Department. In the face of the economic
difficulties of the country as a whole, a new minister of
Education took office with a mandate to effect economies in
administration, and that by complete centralisation "economies
would be effective without loss of efficiency'" (Webb, 1937,
102). A memorandum presented to the Reform Committee (1929) on
education advocated the complete abolition of the education

boards and a series of token measures 'tacked on' to the powers
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of the school committec to provide the aspects of local control.
The memorandum pointed out the comparative cost of administration
with the Australian States where a central control pattern
provided less expensive administrative services,and produced
several examples of duplication and overlapping hetween the

boards and the department.

Although the memorandum did not lead to any legislation and
that -the- public opinion at the time went against the abolition of
the boards, the department still pressed for more authority and
they, not unreasonably, asked for control of the training
colleges. llowevers the issue blew over as a new Minister of
Education, the llon. lHarry Atmore refused to bhe controlled by his
officers in the Lducation Department and spoke out for the
education boards in the Report of the Parliamentary Recess
Education Committee 1930 (The Atmore Report).

At this stage the issues of centralised Department
versus decentralised board were becoming ¢louded by
other problems, most of them related to the growth

and control of sccondary and technical education.
(Currie Commission, 1962, 94).

The differences between the sccondary schoolsand the
technical schools existed in part » the role that the technical
colleges played in the training of apprentices and in the
higher technical training conducted in their evening schools und

not In the activities of their secondary day pupils.
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The Atmore Report (1930) however, pointed out that the New

Zealand Education system at that time had centralised enough
and a list of nationalised services appeared to reinforce this
attitude.

1) The appointment of teachers must be in accordance
with the national grading and classification lists.

2) Schools must be staffed and salaries paid in
accordunce with a national scale.

3) There are no longer district scholarships only
National Scholarships.

4) Boards have no Inspectors of Schools - the inspectorate
has been nationalised.

5) Grants for sites and buildings have been nationalised
and applications are assessed on merit irrespective of the

district.

Central control was c¢riticised tirst when in 1922, the
. ) ) but
department decided to adopt an intermediate school systemg the
rigid compartmentalisation of administration between the District
High Schools (centrally administered high schools which were
basically extensions of the primary school), autonomous secondary

schools and autonomous technical schools and the primary schools

hindered the adoption of this innovation.

The hindrance to educational development was basically the
battle between the interests of the centrally administered
primary system and the local concern of the secondary schools; a

continuation of effort was required to achieve a complete
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national system of cducution. Attempts were made to wnite the

control of secondary and primary education within the power of
the boards (Education Bill 1938) with the existing secondary
boards reduced to the status of secondary councils with
limited powers. However the Bill was rejected. '"The time was
apparently not opportune for its acceptance." (Campbell, 1934).
However, despite no administrative changes the atmosphere of
the secondary school administration changed considerably with
new regulations for:
1) New prescriptions for 34 school certificate subjects.
2) The introduction of the 'crediting system for

university entrance to the University of New Zealand'.

These events followed long periods of economic depression
and gave new life to the secondary svstem; this also was followed

by more co-operation hetween schools and the depurtment.

To admit that centralisation was the prevoiling trend
during the period after 1911 would not be entirely true C(ertainly
the local authorities lost their independence and the majority
of the powers but the decline had not been accompanied by a
simultaneous development of the central department. "Effective
power, the power to create and progress, has been neutralised

rather than centralised." (Webb, 1932, 67).

The central system is perhaps just a negative one which
rather than innovate, only protects and makes constructive change

almost impossible. The economic condition of this period also



forced apparent money saving schemes on the government,
centralising administration of education and other government
service being one of many economy measures adopted. The tight
control over board policy and spending, produced an adminis-
trative style which became highly tedious and repetitive. Local
officials began to worry that they were spending too long with
administration and not being able to proceed with their real job

of organising inspectors and helping teachers.

Therefore amid the era of complete apparent centralisation,
decentralisation continued to adopt the contrary opinion. The
Atmore Report (1930) stated that a national system of grading
teachers should be adopted and thus remove the greatest
objection to local control and that cighteen education districts
should be established (four more than had existed immediately
prior to the Act of 1914). The committee members assumed that
these nine new boards would control primary, secondiury and

technical education in their areas

The Recess Committee saw thuat genuine local control was not
possible in such large arecas and referred to the Auckland
District Survey that the board was beginning to develop into a
"department within a department" (Cummings, 1959, 75). However,
the scheme was considered over-complicated, it involved too much
indirect election and the process of mixing properly elected
members and members appointed by order in council normally

developed tensions.
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In the 1940's little education legislation appeared. The
Pp

control of the secondary schools remained an issue that was
unresolved. The war vears intervened and led directly to
problems of recruitment for the education service. Directly after
the war however, moves were made to increase grants given to

various education authorities.

1948-1964

In 1948 a series of administrative changes took place which
cumulatively effected a change in approach to education

administration.

1) The secondury school inspectorate was decentralised
and split up into three groups withtheir headquarters at Auckland,

Wellington and Christchurch.

Z) An office of the departwent of education was set up
in Auckland under o district superintendent. The office dealt
with all matters concerning primary and sccondary ceducation in the
Auckland province plus the complete responsibility for Maori

education in New Zealand.

3) The Canterbury University College relinquished its
control over the four secondary schools which were granted with
and

individual boards of mnnagersdin conjunction with two technical

schools formed a 'federal union' for administrative purposes.

Reasons for an apparent rapid change toa decentralised
approach was forced vpon the education system by a dramatic rise

in school population, the need to untangle the work load left
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after the war and the immediate action needed to supply buildings

and equipment. FEven though the creation of new powers to the
"branch office" produced some problems, a new feeling of
tolerance and acceptance existed between the boards and the

department (Currie Commission, 1962)

Other measures since 1930 which enhanced the restoration of
the boards’ powers were the formation of the Central Advisory
Committee which in effect gave the boards a voice in the appoint-
ment of teachers, and secondly, the prants that the department
gave to the boards were less structured by the department and
more responsibility was given for the planning and building
of school premises. Despi ¢ more powers being delegated to the
boards, additional complications arose which highlighted the
fact that what the boards still really wanted was a greater

measure of authority to make its own decisions.

The Auckland Education Board in particular was sensitive to
change and the curtailing of i1ts powers. The era between 1940
and 1954 is seen by Campbell (19:<) as one of stabilisation in
which the boards carried on under reduced powers and authority.
The era closed when Auckland,under the shock of the creation of
the South Auckland Education Board (1953) from its former
domain, sought a Commission of Inquiry into the function of

central and local authorities.

The Auckland Board was having difficulty with the implement-

ation of a building programme to deal with a fast growing
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population and in this period of tension, all the old frust-
rations and delays occurred between the board and department

that had appeuared in the past. The result of this frustration

was the 1956 Special Report (A. to .J. 19506 in which the offic-
ial authorities agreed to the transfer of certain responsibhilities

but only after certain conditions were met,

At this point the Boards certainly saw the opportunity for
more contrel of the money they received and the way in which they
could spend it. They ftorced the inaugdration of the Joint
Committee on Administration to examine the conditions under which

1

changes in administration could be made (ALTALRC BL 1051,

The committee worked with the intention of establishing a
system that would ensure that children would have cqual access to
education and thus advocating the cven distribution of schools and
the provision of transport, boarding bursaries and education by
correspondence.  The committece considered that quality within the
system was a central concern, despite the need for local
understanding. The boards could not deny that the quality of
staffing and building construction and design was also a central
concern. However, the committee decided that increased power
could be given to the boards as long as various conditions were
met which included a policy of adhering to minimum standards with
the right to spend money that would be left over after the
attainment of these standards. The department was still respon-
sible for a system of close checking of accounts, that minimum

standards had been attained, and that the interpretation of the
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approval procedures was the same for every board (AJMR E.1., 1956).

The committee was a standing committee with three
members of the boards’ association and threc members of the
department meeting every year. A primary and sccondary committee
was decided upon after further discussion and now both committees

operatedwith great success.

Reorganisation within the administration was steadily
developing more towards granting morce power to board adminis-
tration. In 1960 for example, a new regional office was set up
in Christchurch. The regional offices are vested with a wide
range of delegated power so that a large number of administrative
and professional matters can be settled without reference to the
head office (a.J.nn K. .l., 1963) . The Auckland LEducation
Board,however, was quick to continue the usefulness of the newly
established office of the department in Auckland. Tor example,
in not having direct communication with Wellington the Board is
never certain that i1ts representations are clearly and forcibly
stated in Wellington after being relaved through the Auckland
office., Furthermore, when a project carries a recommendation from
the Auckland office, thereare not infrequently further queries
from Wellington which reach the Board again by reference through
the Auckland office. This procedure ohviously leads to delays

and irritation. (McCarthy, 1961).

This period saw the re-birth of a need to decentralise.

“Fhe
Economic conditionsafter the war and‘nced to educate a growing
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number of children within the urban areas were particularly

instrumental in the developing of the need for more local

control and authority with which to solve the problems. However,
the formation of branch offices merely led to an increasing
amount of fragmentation of the cducation vystem and friction
between the boards and the department as correspondence,

business and reports had to he channelled through the branch
offices from the corresponding boards The branch offices
maintained control of the kindergartens and post-primary needs

while the boards administered primary cducation

The formation of the branch offices, o Standing Committee
of BEducation and more tinancial autopomy for the hoards
undoubtedly gave the system a more decentralised outlook. [llowever
to what extent was this purely fragmentation wherein little
control was devolved is the mmportant question to ask. Unce the
department had gained control over the tinances they were in a

e |
position to authorise checking of accounts, sending of reports
and generally maintained rigid control over the boards. There-
fore the theoretical benefits of decentralisation scemed to be
overshadowed by the boards and other local authorities constantly

having to be monitored and assessed by the central authorities.
1964-1979

This period followed the guideline set down by the "Report
to the Commission on Education in New Zealand 1962'" known as the
Currie Report. In reviewing the recommendations on administration

-

of education four basic principles are highlighyd:
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1) Thet education should continue to bhe centrally

financed.

2) That local interest should be preserved and strength-

ened by the further development of local institutions.

3 That a balance should be kept between central and

local power,

1) That delegation of authority to the local institutions

should be as great as possible under a system of central financing.

Therefore within the confines of a centrally organised
system, power and control should he devolved as fur as possible
g R - .
without the breakdown ofycentrally orpanisod financing syvstem.
How far genuine decentralisation can procecd without major control
over spending is an issue which reminins to be seen, but various
methods of devolving financial responsibility can be evolved, for

example through the increasing usage of block grants which allow

local authorities to spend on whatever they feel would benefit

their community. |

With the aim to decentralise and reorganise educational
administration at the district level, the standing committees
developed to discuss their areas. They were seen as a method of
formal consultation between the department and the main controlling
authorities in the primary and secondary field (A.J.H.R., 1967).
1t seemed a relevant move to transfer decisions relating to the
education boards to the Standing Committees, as it gave authority

to the body representative of the boards and of the department.
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1974 saw the publication of the 'Nordmeyer Report' on

"Organisation and Administration ot lducation' and its
recommendations saw need for more decentralisation and more

direct positive initiative:

more is needed than the rationalism of administrative
services, within each district. The governing bodies
of secondary schools and pre-schools should assume
greater responsibility for deciding on priovities for
capital expenditure, replacement and maintenance.

Other measures outlined in 1974 included the introduction
of teachers and students onto school boards and councils of
Teachers CollegeSand Auckland Regional Authority submitted a
proposal to enlarge its Whangarei office and provide a better
service to Northland on an interim bhasis until formal decisions
were reached. Discussions also were initiated with the aim of
splitting up lawkes Bay, Soathland, Otago. Nelson, South Auckland
and Cinterbury Boards into more localised nnits, with the result
that in 1978 an office in Gishorne was set up to organise the
joint administration of primary and secondary schools on the

apart,

Last Coast. Gishorne Arca,re-organisation of the remaining arcas
has  proceeded little apart from the enlargement of district

offices in Dunedin, Whangarei and Nelson (ALJLH.R., 1979, E.1.)

The aim of board reorganisation has now realigned itself to
the idea of developing a more unified unit, an administrative
unit that would consist of a council and its supporting staff,
as well as a central department of education and separate
governing bodies for the individual schools. This would enable a
unified grant system for capital works and maintenance. It would

also allow for a unified inspectorate. Politically such a change
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would be difficult as it would mean substantial changes to the

present individual system of secondary school boards, school
committees and education boards. However, more efficient

administration would undoubtedly follow

The central department of education however, has succecded
in a reorganisation. A working party in 1975 proposed that the
head office should reorganise the top management of the
department on the basis of corporate management which would
allow firstly more cffective co-ordination and secondly.
decentralisation in decision making and lastly reduce the span
of control and move towards co-ordination between various systems
within the department, rather than on scctors within the

department i ¢. primary and secondary cducation.

The Repional Office structure has also come under review in
recent years. In 1978 it was agreed that the district
inspectorates should transfer to the control of the regional
superintendents during 1978, and cease to be responsible directly
to the department. The Nordmeyer Report begins to acknowledge the
cost factor in reorganisation and states that,with the proviso
that each additional regional office is likely to result in some
extra costs and,1f the region kept all their functions,there is a
case to bring the department into closer contact with those
districts and provide two or three more regional offices.

(Hamilton, Palmerston North and Duncdin being possible locations).

The general feeling that decentralisation is a theoretically
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feasible goal for educational re-organisation permeates present

thought on educational re-organisation: however, difficulties
arise in overriding the legacy of the past and finding finance to
open new offices and develop new systems. A balance perhaps,

is fast being attained between idealism and financial practicality.
Howevery it is still significant that in our tform of parliamentary
democracy the final control over the cxpenditure of public money
raised by national taxation is retained by central government

and therefore this system will inevitubly impose limits upon the
autonomous powers of local authorities (Taylor, 1977). Although
the central department is responsible through a minister to
government for the efficient running of the education system, the
vast bulk of the public moncy voted by Parliament for education
is disbursed by an extensive network of local authorities with
wide powers ol their own.  This system scems administratively
unnatural and problems that occur would not arise if the system
was truly centralised or thoroughly decentralised, However, it

is the system that has cvolved and works today.

The importance of a historical viewpoint that outlines the
basic steps in a process is acknowledged by Harris (1977,
181-190). "In a very real sense, the structure of educational
systems is a by product of their history", but then argues that
we are not prisoners of history and that the capacity of modern
systems to make radical changes is becoming noticeable. However,
New Zealand's system . does reflect its history as the
relationship between the boards and the department today is a

product of the gradual and inexorable shifts of power and function
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of the past. Certainly the relationship has improved since the

efforts of the department in the 1930's to abholish the boards,
and positive moves have bheen made toward the devolution of
decision-making. However, there is still a reluctance on the
part of the local controlling authorities to estimate the
advantages of change to a unified control at the district level,
thus indicating that a strained relationship exists still

between the board und the department.

The structure of the system today still reflects the
nineteenth-century origins., when primary schooling was provided
for everyone but sccondary cducation only for the social and
intellectually elite. Separate secondary schools are still
typical although nowadays nearly cveryone continues to at least
Form V of the secondary school, and an increasing proportion
to Forms VI and VII (Nordmeyer Report, |iducation Department
Conference, 1974).

The structure is further complicated by the fact that
during the past half century, separate intermediate schools have
developed to which rather more than half of the relevant age group
now go rather than attending the top two classes of the primary
school. Intermediate schools fall under the jurisdiction of the
education boards as do the primary schools. The education board
selects and employs teachers and decides how grants for school
maintenance shall be spent, it formulates building programmes
and (subject to the Government providing the necessary funds
and approval) it purchases sites and designs the new buildings.

The boards also administer grants for furniture, equipment, text-
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books, libraries. transport and other purposes. It also
provides scrvices for other bodics such as accounting services
for school committees and sccondary school bhoards when they need

them.

The school committee muanages cach primary and intermediate
school. It is an organisation that provides for school main-
tenance trom an 'incidentals' grant and spends money that is raised
by the school. Its powers are limited and are restricted to the
authority to suspend a teacher, to employ cleaning and caretaking
staff and to authorise the use of the school buildings out of

school hours.

Secondary schools are generally asdwinistered by a board of
gove:iml‘s. Usually one board will manage a single school, although
several boards in some cases arc amalgamated into one authority.
As with the education board, the board of govenors is an employing
authority yet in other ways it is similar to o school committee.
lHlowever, despite the secondary board having more functions it is
not in a position to employ a substantial number of administrative
staff. In a few cases (e.g. Christchurch) the Sccondqw
boards in a locality have federated into a secondary school
council to provide themselves with common services such as
accounting, secretarial and payroll servicing. The secondary
boards are not required to undertake functions such as the planning
and building of new schools or the administration of maintenance
grants. Here decisions are carried out hy the regional offices

of the department.
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The monitoring and repulation of the processes of education

itself rather than the provision and servicing of the infra-
structure of education is a more complex issue. The school
committees, cducation boards and scecondary hoards of

governors have in practice only a limited authority in these
fields The Minister and the Department of Education however
make the majordecision in the field of what subjects should be
taught and what the syllabus will bey controls the inspectorate,
provides administrative and professional lcadership, channels

the education vote to the controlling authorities and exercises a

certain degree of control on educational development.

This chapter has tricd to concentrate on the shifts between
central and local control and morcover it provides a series of
real events in history that can he used to indicate why the
shifts between decentralisution and centralisation occur. The
conclusion that can be drawn is that the shifts are the result of
a complex varicety of economic and political circumstances hut
whenever change is imminent it has been a topic of continual
conflict. Although the rates at which changes occur have varied
and periods of relative stability have occurred. it seems that
the point of balance between local and central control has not
been attained and shifts between the two poles have occurred
continously since the beginnings of New Zealand's education

system.

Conflict therefore has been 21 constant feature of the

development of administration; however it seems recently that the
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boards and the central authorities have lound considerable

areas in which they agree and this alone indicates a more
balanced and settled administration.  Other opinions (Hughes,
1977; Taylor, 1977) recognise that real control follows the
power of the purse and that few changes can occur today unless
the central authority relinquishes its tinancial control

attained in the carly nineteen hundreds.
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CHAPTER 11

THE EVOLUTION OF NEW ZEALAND'S LEDUCATION ADMINISTRATION SYSTEM

Much of contemporary geography uses thie assumption that
there is an inherent geographic order to human society, and that
there isa Mspatial anatomy of human hehaviour and organisation
which has regular and discoverable characteristics." (Soja, 1971, 11).
In this study a political development is traced that has definite
spatial connotations. ‘The path towards decentralisation for
instance, has been outlined in general and a model created to
show the pattern of development (Massam, 1972). lowever, other
researchers have elaborated on the different spatial arrangements

attained through varying political environments.

This chapter will confiine itself to analysing the eveolution
of the administration of cducation. Scveral viewpoints express
that the end product of administrative cvolution is centralisation
(E1lis, 1950. Massam, 1975. Roterus, 1975). llere, analysis will
review the relationship in the form of distance between schools
and their administrative centre. Differing structural patterns
will effect the process of decentralisation and consideration of
structure through four time periods will allow observation of
trends in structural change which will give a basis on which

conclusions from the following chapter can be compared.

Despite the relatively small changes in the structure of

education administration since 1914, the complete evolutionary
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process can be monitored. For example the beginnings of a move-
ment towards centralisation in 1914 reduced the number of boards
of education, therefore showing a relationship between a strong
historical thrust towards centralisation and a structural

change. lowever re-arvangement of administrative units can occur
for a variety of reasons that arce related to the style of
government and the powerful factors therein, and not necessarily

allied either to decentralisation or centralisation.

Many studies have reviewed the evolution ol administration,
a short review here will allow the reader to realise how the
theories that will be used more extensively in this chapter
have developed. The pioneering work of Prescott (1965) in the
geography of boundaries and their political significance concluded
that the boundarics of most types of administrative arcas are
basically artificial, while the 'hearts' of areas are real. e
declined to reveal any revolutionary trends in the division of
space into political units. Soja (1971) researched into cultural
evolution and developed o perspective which goes beyond concepts
of the nation state and western ethnocentrism. le regards the
central state as an organisational form, but in relative terms to

a larger number of socio-political organisations created by man.

The standard evolutionary taxonomy derived from the works of
such leading cultural evolutionists as Steward (1963), Sahlins
(1960) and White (1959) postulates the existence of at least four
basic types of human society, which will in turn create different

spatial patterns through their varying political structures.
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1) The small-scale hunting and gathering band.

2) The kinship based ethnic socicty usually called
"the tribe’.

37 The transitional chietdom, with its greater political
centralisation and differentiation yet prevailing focus on
kinship.

4) The fully centralisced, often ethnically hetvrogei?us
state.

Although the modern world is dominated by the nation-state, there
appear many linkages from carlier forms of socio-political
organisation particularly with respect to the ties of ethnicity,
which may help to explain variation in the world's spatial
political organisation today. Kinship also proved to be a
dominant organisational principle, but with the need to administer
interaction and exchange within growing and productive societies,
centralisation, through the related emergence of a hierarchical
stratification bused upon wealth, prestige or power emerged. At
present the modern command of transportation and communication
techniques has - allowed control of large arcas by a central
government, so that despite the development of dispersed patterns
of activity within a certain arca the system can still be
centralised. At one time the 'small scale hunting and gathering
band' was the largest set of people that could be kept together
and co-ordinated, but now with a fully centralised state, control

can be extended over a vast area.

Whebell (1968) proposed a five stage theory of 'politico-

territorial' evolution whose qualitive concepts involved the
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examination of the division of space lor administrative

purposes. Massam (1972, 129-130) forwarded 'a conceptual frame-
work for the spatial Evolution of Administrative Systems' (Figure 1)
determining six consccutive time periods cach of which denotes an
administrative stage. Although the development of New Zealand's
Education Administration differs in some respects hes the stages
outlined in the Massam model, the framework provides a suitable
model with which to compare the New Zealand system.  Figure |
relates the categories of the Massam model to the time periods
adopted in Chapter I and describes the state of education
administration at cach of Massam's stages in the Evolution of
Administration. The stages outlined in the conceptual framework
can be regarded as a sequence of circumstances in o competition
between a completely centralised service system with a single
administrative centre and no local subdivision, and complete
decentralisation, whereby cach individual subdivision provides
the scervices it requires. Although cducation administration

does not follow a constant path towards decentralisation the
model serves to show how education administration does display a
decentralising tendency as many ot the Massam stages follow

changes in the education administration.

Figure 2 shows the boundaries and administrative centres for
the systems in 1876, 1890 and 1914, and 1978, thus monitoring the
differing pattern of education board boundaries since 1840. The
general pattern shows an increase to thirteen districts during
the 1877-1913 time period, from the original cight of the

Provincial Period (1870) thus complying with stage IV (b) in the
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conceptual framework. The provincial Period allies itself with

Stage IV (a).

The amalgamation of the boards in 1914 again shows compliance
with stage V (a). 'The only other change in actual boundary
delineation was the 1952 division of the Auckland education
district into South Auckland and Auckland, resulting from an
increase in urban population and the development of Auckland
Education Board as a relatively 'out-size' administrative unit

in the carly twenticth century.

This chapter concentrates on an evolution of a spatial
pattern, an evolution that is atfected by different types of
government and differing ideologices. A powerful personality
within a government can influence forces to administer large
changes in education administration. ‘The altering of spatial
patterns within the context of administration therefore relates
to the varying social and ecaonomic fuctors described in Chapler
I that pays close attention to historical detail. llowever ,
standard evolutionary traits exist with the evolution of New
Zealand's Education System as the basic stages of the growth

of the administrative system comply with the Massam model.

Whitney (1970, 18-26) studied the development of early
Chinese administration and serves to illustrate this point.
Whitney reviewed the evolution of varying territorial
administrative hierarchiesand noted significant secular and

spatial variations in the size of areas at any particular
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level. lle concluded that

much of the waxing and waning of echelon growth
can be traced to the problems of bureaucratic
control and co-ordination .... reforming and
unifying dynasties have usually attempted to start
their rule with a clear administrative slate by
abolishing most of the echelons between the

centre and the counties, only to find with the
passage of time and the exigencies of burcaucratic
and regional control that they were forced to
re-assemble them again.

Spatial Evolution of Education Administration

There is a large body of literuture dealing with the
description of geometrical properties of the distribution
patterns of man and his activities. Within this chapter it
is hoped to analyse the state of the administration ot education
through four time periods, 1874, 1890, 1914 and 1978. Threugh
the complete study, analysis has focussed upon the education
boards that essentidlly administer primary (including special),
Intermediate, District High and Area Schools. Although the
boundaries of cducation boards hove changed relatively little
in recent years it is still worthwhile to review each small
change so that adequate comparisons can be made throughout the
history of education administration. The time periods were
selected with regard to the availability of data on one hand
(basically geographical location of schools) and the relation-

ship with the Massam model on the other.



Fig. 1:

Time Period

State of Area

A CONCEPTUAL FRAMEWORK FOR THE SPATIAL EVOLUTION OF ADMINISTRATIVE SYSTEMS

State of Administrative System (Massam's stages)

Tt

pre colonial

unknewn and
unsettled

No spatial units.

tii explored but Some boundaries may be shown on maps to claim
1835-1842 unsettled sovereignty of area.

tiii settled in The settled part may be subdivided into distinct
1845-1853 part areas.

tiv (a) expansion of New areas defined.

1853-1876

settlement

tiv (b) density of settle- Subdivision of existing areas to maintain small
1877-1913 ment increased units,
tv (a) density of settle- Amalgamation of small units to take advantage of
1914-1920 ment increases economies of scale.
tv (b) communication systems improve Centralisation and standardisation in the gualiity of
1921-1930 with transport innovation administrative service.
Modification of demand and Areas may be modified to amalgamate different functions.
supply as values change, Areas may be kept at a level which explicitly does not
tvi population density changes §& take advantage of economy of scale, but provides
1930-1978 distribution mechanisms standards of service. Affluence of community may encour-

change

age quality-cost consideration of pure economic
reasoning.

68



Fig. 1 continued

Time period Stage of Education Administration

c il Nil
pre colonial

tii Wakefield type settlements (Wellington
1835-1842 1840, Taranaki. 1841, Nelson, 1843)

Educational facilities for the Lkuropean
Settlements organised on a local basis

tiii Respective settlements were geographically
1843-1853 isolated from one another. Sir George Grey's
Ordinance of 1847 introduced a system of
state aided denominational schools.

tiv (a) Provincial councils formed which controlled
1853-1876 most aspects of education admin. of Province.

tiv (b) National system of education developed in order to
1877-1913 hopefully attain uniform standards throughout the

country. 13 boards created to decentralise authority.

tv (a) 1914 Education Act heralded the beginning of more centrial
1914-1920 control. Amalgamation of 12 education boards into

8 dm 1915, e
tv (b) Centralisation of Inspectorate, teacher grading and
1921-1930 administration. Governments aim to abolish boards.

09




Fig. 1 continued

Time period

Stage of Education Administration

53;0-1978 | Administration modified to meet the needs of:-
! 1) an increasing urban population.
| 2) equality of educational opportunity.
{ 3) a balance between central and local
control
Source : Massam 1972

“T9
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The time periods link with the following stage of the

Massam Model:

1) tiv (a) (1874) (expansion of settlement)
23 tiv (b) (1890) (density of settlement increasces)
3) tv (1914) (communications systems improve with

transportation innovation)
4) tvi (1978) (modification of demand and supply on

values, population density, distribution mechanisms change).

The complete period 'tv' is represented by '1914' as a complete
list of the location of schools from the 1920's to the 1960's, was
not readily available. lowever during the period from 1914-197Y4

relatively little change occurred in the bounduaries of the cduciation

districts. Therefore three basic spatial systems occur:
1) 1870 (the provincial period)
20 15890 (post 1877 Educuation fct System)
3) 1978 (today's administrative system following the

1914 Education Act).
Measurements are included for 1913 in order to measure the effect
that a substantial increase of population would have on the patterns

being measured. within the confines of the same system.

Indices of shape, compactability and spatial efficiency
are computed in order that several aspects of spatial analyses can
be made. Analysis is carried out for each time period. Techniques
have been employed normally on a basis of simplicity and ease of

calculation.
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Using theoretical techniques to estimate measures of shape and
compatability assumes that Luclidean space can be treated in the
same manner as earth space, but, the criticism is, that earth space
consists of a surface of varying friction i.e. points are not
connected by a straight line bt by o varicty of methods, few of
which actually move in a straight line. Thercfore a diversity of
roads, networks, modes of transportation and conditions all make up

earth-space which will show varying degrees of accessibility.

Another conceptual difficulty arising when using the concepts
of a straight line distance within o model is that the administrat-
ive system being measured may take on an entirely different shape
if constructed in terms of time-space, cost-space, or effort spuace.
All three concepts are relevant to the stady of the spatial

development of administrative units,

Berivation of Shape Index

Efforts to determine shape measurements have been offered by
Blair and Biss, 1967, Bunge, 1962, Hagpett and Chorley, 1969, and
Lee and Sahee, 1970. Empirical works by lliggett on the administrat-
ive districts of Santa Catarina state, Brazil between 1872 and
1960 used a simple yet effective shape index to compare the change
in administrative units. The Shape Index (S) was given by:-

8 = (1.278) / 12, where 'A' is the area of the country in
square kilometres and '1' the long axis of the country drawn as a
straight line between the two most distant points within the
perimeter. The multiples (1.27) adjusts the indices so that the

circle would have an index of 1.00 with values ranging downwards



Table 1:

Education
District

Auckland
Wanganul
Taranaki

Hawkes Bay

South Auckland

Wellington
Nelson
Marlborough
Grey
Westland
Canterbury

South
Canterbury

Otago

Southland

Mean Average

Indices of Shape

1870 1890
.282 467
.780
.A706 5706
. 288 | -200
|
.330 | 494
448 .324
-390
.373
126
.408 . 306
518
(54 517
500
415 433

EERRSERET
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Time

19153 1978 Period
467 .152

.780 .780
.5 L o
2206 <206

| 680

494 : 218

524 ‘ 324

390 |

373 |

126 :

3606 i LA08

518

517 517

5010) 500

455 .436
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to zero. The actual measurements recorded for the education hoard
areas of New Zealund range from .750 for Wanganui (tvi) - a compact
near circular unit to .126 for Westland (tiv (b)) - an elongated
unit. Table 1 shows the Indices for three different spatial

systems reviewed, 1870, 1890-1913, 1978.

The measurement of compatibility, or alternatively the
distribution of points or schools around a centre or education
board is normally indicated by the Moment of Inertia. It was
originated in the field of pure mechanics and was concerned with
measuring distribution of mass about u point. Massam and Good-
child (1972) employed this index to examine the shape of adminis-
trative arecas in southern Ontario. A measurement is derived for
each district, in ecuach time period. including cach arca for 1890
and 1913,  This particular comparison is nseful to demonstrate the
changes in the dispersion of schools within the same administrative

structure. All distances measured were 'air-line' distance.

The formula used:

I = irzfn

moment of inertia

]

where 1
r = distance of the school from the administrative
centre

n = number of schools in the administrative area



TABLE 2: Moment of Inertia Indices

Education 1870 1890 1914 1978
District

Auckland 484 1610 1842 2035
S. Auckland 1771
Wanganui 14 531 873 656
Taranaki 7 140 153 489
Hawkes Bay 241 598 1124 1410
Wellington 669 585 1029 989
Nelson 118 755 9306 543
Marlborough 40 216 358

Grey 126 176

Westland 429 375 i
Canterbury 447 686 1195 1808
S.Canterbury 255 303

Otago 176 992 12235 950
Southland 701 383 | 730
TOTALS 2196 7684 104606 11387

69.

Time
Period
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In computing the moment of inertia for cach administrative area a
relative measure of compactness is offered. The index is also known
as the Standard Distance (Davis, 1974), when the square root of the
total is calculated. Table 2 shows the Moment of Inertia for each

district in euach time period.

We now calculate the centre of gravity of the distribution of
schools and locate the points on a grid-system (5 km squares). The
X co-ordinate of the points was calculated by combing the 'X'
co-ordinate values and dividing by the nmumber of schools therefore
calculating the mean value for x. The same procedure was applied
to the 'yv' axis. The point (Xey, Yeg) was then marked on the
original map of the administrative area. 'Thus we are combining the
mean vitlues of two separate numerical distributions, scaled along
different axis, to find the "mean centre' of a spatial distribution.
The new centre is at the point of minimum aggregate travel
(Court, 1964). A discussion on the advantages and disadvantuages
of the point of minimum aggregate tremd is given hy Watson and

Gandy (1972) and Vergin and Rogers (1972).
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Derivation of the Index of Spatial Effjgjgﬂgx

If the procedures for the calculation of the Moment of
Inertia is applied to the point of minimum aggregate travel, the
two values 'Mg' (moment of inertia of the centre of gravity) and
'Mb' (moment of inertia of the original centre) are derived. We
can now define the Index of Spatial Lfficiency (L) as

ﬂg
Mb

E =

If this cquals 1.0 then the original administrative centre
is at the centre, this system being measurced would be 100% cffect-
ive in terms of its administrative centre being in the 'mean
centre' of its distribution of schools. This being an ideal
position with which to administer educational services throughout a
district as all schools will be located as near as theoretically

possible to their administrative centre.

Generally, as the value of I hecomes smaller the distance
between the actual centre and the theoretically located centre
increases. It is important to note that when calculating '»h' or
'Mg' we use the square of the distance, therefore points which are
twice as far from the centre carry a weight of four times. There-
fore variations in the distribution of schools will also affect the
index of efficiency as well as the distance of the optimum

administrative centre from the actual administrative centre.

The varying patterns created by the position of the optimum
centre in relation to the actual given centre are given in Figure

3 The Indices of Efficiency are shown in Table 3. The



Table 3:

Indices of Efficiency

Education
District
Auckland
Wanganul
Taranaki
Hawkes Bay
South Auckland
Wellington
Nelson
Mar!lborough
Grey
Westland
Canterbury

South
Canterbury

Otago
Southland

Mean
Average

3

913

. 725

.756
. 848

.876

1890 1912 1978
. 990 .950 .635
912 . 8495 . 885
964 . 709 . 756
2917 335 .845

.742
.545 <I9S .870
.605 . 795 .826
779 . 800
L961 L0062
L7060 .748
811 .678 .786
. 885 s
Lk 048 758
678 . OHG (10!

o — )
L8186 TG 779

Pic

Time
Period
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relatively high indices in a lot of cases being the result of the
school system distributing itself around a dominant and developing
centre within a region. Howevery, there are coxceptions which will
have interesting connotations for proposcd re-organisation of

education districts.

The mean average shows a declining trend over the four periods

studied (Figure 5). lowever o correlation between the number of
schools per time period and mean cfficiency index per time period
(-0.949) indicates that the larger the system the more inefficient
it becomes. lowever correlations hetween education districts and
the number of schools within them. foreach individual time period,
does not hear out the same relationship (1570:0.028, 1890:0.182,
1915:0.303, 1978:0.494). An empirical study of the spatial
efficiency of eight administrative agencies in Ontario has been
undertaken by Massam and Burghardt (1968) employing the [ Index.
The mean value of E for cach agency was calculated. The Department
of Education in Ontario for instance., had a mean index of .760
which compares with the 1978 index of .77 for New Zealand's
Education Board District. Massam and Burghardt's values ranged
from .860 for the Ontario llospital Services Commission to .679 for

the Ontario llydro-Electric Commission.

The 'E' Index provides a standard which can be used as a
starting point for further analysis, but, for complete comprehension
of the spatial aspects of administration, an examination is needed
of the exchange of ideas plus other aspects of administrative

services, such as the links provided by mail and telephone services.
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However, with the transmitting of goods and conveying of people,
the spatial form of the administrative system as measured via the
'E index' is significant in assessing efficiency. One of the main
functions of education administration is to provide a service that
is easily accessible for teachers, parents and school committee
members. The board must also develop a close personal knowledge of
schools which is often enhanced by the position of the board in
relationship to the distance from the schools it administers. 1In a
few cases more efficient communication lines have eliminated the
problem of distant schools. Board offices must be cqually
accessible to committees, parents and teachers, who perhaps, cannot

get access to alternative forms of transport.

A personal visit to the bhoard ofticer, by a committee member
from distant schools for instance, is scen as developing person:l
relations with officers who perhaps would seldom visit their
school. Again the relative position of the board is important in
developing the personal relationships between committee members and

the board administrative staff.

The 'E Indices' when compared over the time periods have shown
a declining trend, but it seems reasonable to assume that this
trend can be offset by the increasing cefficiency of the methods of
transportation and communication adopted by education advisers
throughout the time period. Therefore the 'E Index' provides a
measure with which to cempare the actual systems throughout the
time periods but the responses to the systems would range according

to the methods of transport of the day.
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Analysis

The Shape and Efficiency Indices are independent of scale,
thereforce a large area or a complex system can be measured as
being just as efficient or inefficient as a small area or a simple
system. The decision maker, will necd to compare the effectivencss
of various regions in terms of measures that are independent of
scale, as well as taking into consideration scale factors such as
areus and population. Thus the Moment of Incertia Index is
dependent unpon the number of schools in ecach district, as well as

the distribution of points around a centre.

The Moment of Inertia Indices generally reflect the growth
of the system (Figure 4). The total number of schools in 1870 (295)
reveals a small total, in comparison to the other three time
periods: 1890 (1125), 1913 (2214) and 1978 (2221). The similarity
between 1913 and 1978 in the number of schools despite the increase
of school population from 116,666 to 442897  can be explained by
the increase in the size of the schools. Also, as an economny
measure during the 1930's, many small, one or two teacher schools,
in rural areas were closed, thus forcing rural children to travel

further and contribute to the increasing size of school.

Nevertheless in taking into account the relatively small
increase in the number of schools from 1913-1978, there is a
significant gain in the total amount of inertia for 1978 over 1913.

This may be partly due to the reduction in 1916 from twelve to nine
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in the number of education boards, therefore increasing the

average size of education districts. The increase of total moment
of inertia in 1978 over 1913 of 921, despite the small number of
extra schools, is highlighted by the difference between 1890 and
1913 of 2782 which represents a 47% increase in the number of
schools. The percentage difference between 2214 schools in 1913 and
2221 schools in 1978 s an increase of 0.3%. There was no

structural change in administration between 1890 and 1913,

This indicates that perhaps the smaller number of districts,
or the larger the education district arca, the less compact the
districts become. Compactability itselt s an important fuactor
when taking into account the spatial efficiency of a system. This
finding allies itself with more extensive study by Massam and
Burghardt (1968, 132) who concluded that:-

the agencies with the lower values are the more compact.
Further, it is postulated that there is a functional
relationship between the total value of the moment of
inertia for the agency and the number of administrative
arcas usced by the agency. A regression analysis

yielded a correlation coeftficient, r = -0.943 with
a standard error of 0.063.

The index of efficiency is linked with the Shape Index and
plotted together for each time period, (Figure 5) and represents
the state of the administrative system at the time. The trends
show that as mean efficiency indices decline , they bear little
relationship to mean shape indices that maintain an increasing
trend. The first three efficiency readings for the time periods
1870, 1890 and 1913 relate with the increasing population and
density of settlement. The more complex the systems the more

spatially inefficient they seem to become. Again the most
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interesting comparison to draw is between 1913 and 1978 where the
mean efficiency value increases despite the reduction in the number
of districts. This particular finding can basically be attributed
to the increasing proportion of schools within metropolitan and
urban arcas and the reduction in the number of rural schools thus
increasing the cumulative access of schools, to their administrative

centre, and raising the efficiency indices.

For example, Southland, with the lowest efficiency index of
0.640 in 1978 has approximately 55% of its schools with one or
two teachers. The same situation occurs tor Otago (0,758
Efficiency Index), and Canterbury (0.786) to a lesser extent. A
low index for Aucklund (0.635) reflects the distance of the point
of minimum aggregate travel from Auckland and the division of
Auckland into two districts in 1952, (1915 Auckland E Index = .950).
Wanganui with a high shape index (.780) also shows a high B Index.
However, this may be co-incidental as there are no significant
correlations between the shape indices and efficiency indices,
therefore shape of a district will have little effect on the

district's spatial efficiency as measured by the [ Index.

The 'Massam Model' does not allow for the decline in efficiency
up until 1913, but it does acknowledge the expansion of settlement
(tiv (a)) and the increasing density of settlement (tva). There-
fore as 'new areas are defined' (tiv 2) and 'sub-division of
existing areas to maintain small units' (tiv (b)) occurs and a
decentralised system operates with powerful board control, the

efficiency declines. The 1978 'E' Index represents a more
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centralised system, with the state of the areca being described

by 'Modification of demand and supply as values change, population
density changes and distribution mechanisms change'. A rise

in the level of efficiency however, may constitute a lack of rural
education facilities, for instance as the schools arrange them-
selves relatively nearer to their administrative centre. Therefore
increasing efficiency might only constitute efficiency in regard

to administrative processes ot supply which are not as important

as the care of public access to educational facilities.

The 'Massam Model' recognises the distinction in relation to
the last time period (tvi) "arcas may be kept at a level which
explicitly does not take advantage of cconomy of scale, but
provides local standards of service." Therefore increasing
levels of efficiency will not enhance this obhjective. As education
administration in period tvi sought to meet firstly, the needs of
an increasing urban population, and sccondly to provide complete
equality of educational opportunity, it seems that spatially these
aims conflict with cach other. As more schools are provided for
the increasing urban population, or the schoolsthemselves are
forced to enlarge, some schools should be provided for children
living in rural areas. However provision for children that have
restricted access to schools is provided via the Correspondence
School, which in 1977 for example, had a total roll of over 15,000
students, although more than half were adults continuing their

education (A.J.H.R. E1, 1978).
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This chapter shows that spatial efficiency declined as the
system cvolved towards a centralised state of administration when
spatial efficiency is defined via the II Index. Therefore as the
system grew, the compuactdbility, indicated by the Moment of
Inertia Index, became considerably less. However, in comparing the
state of the system between 1913 and 1978 it indicated that if an
area is divided up into smaller administrative districts, then the
system displays a more compact nature overall than if larger units
were employed. Therefore structural decentralisation, or the
breaking up into smaller units will enhance spatial efficiency as
perceived by the Moment of Inertia. This conclusion however, is
based on the limited chianges in the structure of the education
administration systom and o comparison miade over o considerable

time gap.
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CHAPTER 111
MOVEMENTS IN DECISTON-MAKING IN EDUCATION ADMINISTRATION

Administrators and writers when considering decentralisation

have, in the past, found it useful to consider the process in

two ways:
1) Through the changing structure of the education system.
2) Through the changes in the locus of responsibility for

decision making. (Miklos, 1972, 1).

The previous chapter related the changing structure of the
education system to the development of education administration,
This chapter examines the changing pattern of the locus of
decision making and reviews the complex series of reasons hehind
the changes. When dealing with changes in the locus of decision-
making, it hcecomes incvitable that we must become involved with
explanation of the process and attempt to identify cuawsal factors.
Chapter 1 merely outlined the historical process and identified
the rates at which decentralisation and centralisation were
operating. Questions such as, "What causes some decisions to
move upwiard in thehieravchy and others to move downward?' or
'‘What changes occur in the economic and political environment
to force a change in direction toward decentralisation or
centralisation?' seem c¢ritical to the issue. Answers to these
questions might be partly found in reviewing the attitude and
ideology of politicians in regard to leadership and authority, in
examining the ideas people have in their perception for the need
to co-ordinate, in the availability and access to resources and,
in the degree of conflict within an organisation. Fach area is

sufficiently important to warrant more detailed analysis:
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1) Attitudes and ideologies. In somewhat loose
terminology we could refer to those sets of attitudes and opinions
as l1deologies which form the basis of our preferences for either
more or less centralised administrative stracture. (Miklos, 1977,

5

The present problem of the conflict between board and
department is discussed in A Special Report on Administration in
Schools 1956 (A.J.H.R., E.1., 1957} and highlights the situation
on how administrators are directed by their varying ideologies.
The public servant versus the board member, (eclected by a school's
council), is the conflict where the outcome will dictate the type
of system under which schools are adninistered. It is scarcely
conceivable that a board member would lose his seat by advocuting
the spending of more money on local schools. However, a Minister
is not in the same Situation,as his position, apart from the
opportunities nf‘cxpcn$Cﬁ, is to cnsure equal educational

opportunities.

Equal educational opportunity, is therefore a central
concern, as effort is made to maintain the quality and quantity
of staff, supervisory services and provision of buildings and
equipment. There are arcas where 'centralising opinion and
ideologies' are undeniably important, and if scen as the basic
requirements for administration will cause centralisation. Those
who adhere to this pn{nt of view would hold that the most import-
ant decisions should be made at the Department level, in order to

utilise the decision makers who presumably have the knowledge,
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experience and maturity conducive to the formation of good

policies.

The proponents of local concern and local interest may also
hold a common ideology; probably, that those who suffer the
consequences of decisions should have a say in the making of
those decisions. Advocates of this philosophy would be
intimately involved with feasibility studies looking at expansion
of district offices and a more unified approach to the organisation
of district education. It therefore scems reasonable to suggest
that generalised attitudes towards cducation administration may
'set the scene' for preferences towiards centralisation or

decentralisation.

2) Power Plays. Strong personalities can creiate a
political regime that places officiuals and administration at a
high level under an obligation to reset and form a 'strong type
of government'. ‘The Scddon period (1891-1901) for example was
seen as one of 'stable. vigorous and enterprising government '
Existing social services were expanded and new ones initiated,
and throughout the civilised world New Zealand became known as a
laboratory of social experiment'. (Webb, 1937). In these
conditions it could be expected that the various departments
became more powerful and more centralised. However the new
spirit was slow to communicate itself to those responsible for
the new administration. The primary rcason for this was that
John Ballance, the Minister of Lducation in the Grey Government

of 1877-79, and the first Liberal-Labour Prime Minister, was
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succeeded by Seddon, who faced a provincialist-minded lobby for
decentralisation. This is one example of the effect of power plays
upon the political surfuce upon which important educational
decisions have to be made. It follows that if the upper hierarch-
ical levels do not have complete control of their power or wish

to delegate it, the increasing competince of individuals at lower
levels units will rveact and allow decentralisation within an

organisation.

3) Resource Competition. ‘'The relative abundance in society
of resources, will also be influential in determining whether
particular decisions move upward or downward » the hierarchy.
(Miklos., 1978, 5) i.e. when there is a shortage of finance, and
strong competition for resources, the result may be the obtaining
of control by the upper hierarchical levels with respect to the
distribution of availuable resources. W.l. Renwick (1978, 1)
in a recent Report on '"Planning and Manapgement in LEducation!
starts off with the assumption that

resources arc scarce and there are at any time many more
demands upon them than any government could possibly
satisfy. One of the essential functions of the Cabinet,

irrespective of which party is in power, is to be a
rationing agency.

The acceptance of some means for the 'National allocation'
of resources must lead to a concentration of power at the upper
levels. Chapter 1 reviewed the effects of economic difficulties
in the 1930's. T.B. Strong (Director of Lducation in 1929)
presented a memorandum stating that due to increasing economic
hardship the education boards should be abolished. The restriction

of resources provided another argument for the abolition of the
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boards and increased centralisation in the early 1930's.

Again the reverse is true, if the local education authorities
can provide their own resources or there is limited competition for
resources, decentralisation could proceed. Increased automony,
however, is more likely to emerge it lower level units are not
dependent for resources on upper levels of the hieravchy.
Recently, concern has been shown about the eftfective running of
education boards in the light of education cuthacks in spending.

The Education bhoards have to face up to the cut,
in real terms, of some 5%. This country and this
government are wedded to the concept of participation
in education. Board members already have the
utmost difficulty in programming board support for
the known and recognised needs of the schools they
administer, and concerned residents of school
districts will see the extent of hoard services
diminishing and will no doubt wonder whether their
dedicated voluntary service is worthwhile.
(N:Zz8.1. 1978)

The economic situation is forcing the instability at the local

level.

4) Co-ordination. A recent proposal launched by the
Advisory Council on Educational Planning, stressed continuity and
co-ordination and proposed that unified district education
authorities be set up, with the overall responsibility of
administration in their districts (Dircctions for Education
Development, 1974). The report argues that differing adminis-
trative systems for kindergartens, primary and secondary schools
must affect planning at the district level and see district
re-organisation as the real Achilles heel of the system that wants

to effect more decentralisation.
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However, the need or demand for continuity and co-ordination
must have an inevitable centralising effect.  When diverse units
seek to react together through common policies, common decisions
and common actions the autonomy of the units or members will
deteriorate. It is not always the casce that decentralisation
produces uncoordination, but the diversity in o decentralised
system can only be maintained it the levelsof a system are entirely

co-ordinated.

) Conflict. Intervention by upper limits is necessary
to resolve differences at lower levels und the willingness on the
part of units to accept mediation by hicher levels will lead to
more centralised control. March and Simon in their book
"Organisations (1938)" sce conflict as o break-down in the decision-
making chain, thus forcing higher levels to interfere. Conflict
occurs when an individual or group expericnces @ decision
problem. (March and Simon, 1938). Several examples are
discussed in Chapter | of the conflict hetween provincialists
and centralists; basically the confllicts exposed the relative
strengths of each section and allowed the strongest section to
show its authority. Certainly after the early 1900's, conflict
favoured the department that procceded to formulate centralising

policies.

In considering changes in the locus of decision making, the
movements may not be entirely in one direction. Decisions that
were made in the District Board offices in the 1870's for instance,

were transferred to the Department of Education in the 1930's,
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only to be transferred back again to the Boards' discretion or
even to the school committees in the 1970's.  Therefore changes
in the locus of decision making have been significant over the
complete period of colonial development, and again this chapter
reviews the complete process since the 1870's. It is recognised,
however, that the modernisation of the education system has
produced a system of increasing complexity wherein comparisons
about the processes of decentralisation, to perhaps the 1890's,

have to be made carefully.

Changes in the structure of administration and re-organisation
of districts may not necessarily lead to changes in the locus of
decision making but in many cases the change in structure will
mean the addition or removal of an agency of some kind. Therefore,
even though there appears to be a dichotomy between structural
decentralisation and decision-making decentralisation, which is
appropriate for analytical purposes, the two are interrelated.
Therefore whenanalyvsing the locus of decision-making and shifts

in the responsibility for decisions a structure must be specified.

It has been mentioned that agencies effecting modern educat-
ional administration are numerous and complex, but for the purposes
of this study the four main structural levels of educational
administration will be considered - the school committee, the
district education board, the regional board of the department of
education, and the department of education itself. The
responsibility for making important decisions about education are

distributed across these four structural levels. Today secondary
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education uses the Regional Offices of the Department, whereas

the primary school employs the Board of Education. Some of the
decisions may be located at one level and others at another. As
circumstances change. decisions move within the four hierarchical
levels. Therefore when the decisions move ovp in the hierarchical
level the system becomes more centralised and vice versa. It is
considered centralisation, when the hoard assumes authority over
decisions that were previously made at the school committee level,
but it is also agreed. that a principal could develop either a
centralised or decentralised approach to decision making with his
own school. In creating levels of organisation for analytical
purposes it should be recognised that there are intra-level
variations in decentralisation as well as inter-level variations.
Therefore when using the four agencies outlined above it is assumed
that anualysis is being conducted on a broad scale throughout the

system of education administration.

In defining the four structural levels, three of which have
existed since the formation of the provincial councils, an
opportunity arises, whercin an evaluation can be made about the
changing responsibility for decision-making between the four
structural levels, and a system that has a centralised approach
to administration, and a system that is more decentralised. [f an
assessment is made for each of a series of time periods, about the
locus of decision making within a particular system via these
structural levels, then temporal comparison can be made. When
linking the time periods together. a centralisation-decentralis-

ation continuum begins to emerge.
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Fesler (1968) uses the term 'centralisation-decentralisation'

continuum but points out that the extremes of the continuum are
beyond the range of any real political system. However, he
believes that it is possible to compare individual political,

or administrative systems so long as a base point in the middle

of the continuum is found in order to level or adjust the analyses.
He accepts that such a placement would have a value connotation.

He also points out the hazards of trying to gauge the process, for
administrative decentralisation is a process that will be innately
slower than centralisation, e.g. a central office that bears legal
and political responsibilitics, will hesitate before delegating
powers to unknown organisations that might lack. in the central
office's view. specialisation and the skills needed. As a

result of this, 'protection of responsibility' could be 'pseudo-
decentralisation' where there is a decentralisation of work load
which is not the same as the decentralisation of power i.e. to

move the work load out of a capital city, may even promote a
feeling of the government being closer to the people despite little
delegation of power. Again, this cmphasis on the importance of
considering the movement of the locus of decision-making, as well
as the structural changes, i.e. a structural change, splitting

up a large unit for instances, may not constitute true decentral-
isation. Therefore, the most appropriate model for an analysis
of centralisation or decentralisation, is one that allows for
variation in the locus of decision-making over time (i.e. one
which allows for both, the upward and downward shifts, that are
described as centralisation and decentralisation), while at the
same time allowing for the change in administrative patterns and

Structure.
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The Ccntrulity_lgﬁgi

The Centrality Index plots the changes in the locus of
decision-making with particular reference to grouping the total
effect over the line periods studied. The time periods selected
were the same as those wvsed in Chuapter 2 apart from the inclusion
of 1947, thus completing the reprezentation of all the time periods
in Massam's Framework for the Spatial Evolution of Administration

Systems. (tiv, a4 and b, tv a and b, and tvi).

e ' ; ;
Although list of addresses for schools is not available
for 1947, the actual number and size of the schools provides the

basis for ian estimatrion.

Six arcas for concern of education administration, were
selected that are thought to represent the key process of

admipistration over the five time periods:

1) Inspection.

2) Finance - for cquipment within schools.

3) Finance - for the building and extension of schools.
4) Curriculum.

5) Appointment of teachers,

6) Certification of teachers.

These areas of administration are broad yet can be directly
linked to the end product of education, presumably, the educating
of the individual child. The training and appointment of teachers
will secure the standard of instruction, and the control of the

curriculum will dicate what is taught within the classroom. The
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provision of buildings and cquipment also creates a potential

for reulisation of quality in cducation.

The basic nature of the sclected aspects of education
administration, will also allow them to be linked effectively with
the rudimentary education systems of the provincial councils
before the 1877 Act, as well as to the complex organisation that
administrates education today. Measures of output in education
(Hirsch, 1959, Peston, 1969, Becker, 1969, Bowen, 1964) are varied
and numerous, for example Peston (1969, 61-02) cites ten
components of output ranging from 'the ahilities of pupils with
respect to carly specifiable activities such as reading, writing

]

etc.' to ' the external behavieur of pupils, for example their

propensity to be law abhiding. socially responsible ete. For all
indicators of output, administration of cducation will have a

bearing upon them.

Taking the school committee, normally found within the school
area as a starting point, the six 'arcas of administrative
concern' were assessed for cach time period. The distance from
each school to the point at which representation or a decision
within the area of concern would be realised, was measured. For
example in 1978 the decision concerning appeintment of primary
teachers was made at district boards office, whereas decisions
concerning curriculum were made at the department. The straight
line distance was measured for cach school, to either the district
board, the central department of education in Wellington or one of

the three regional offices (Auckland, Wellington, Christchurch).
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The school committee decisions were registered at zero hut
attained significance within the overall index for an education
district. Two secparate indices were calculated to allow the
competition of a fixed centrality index. firstly the '"board
index', which is the sum of the distances from the individual
schools to the board (similar to the Moment of lnertia in
Chapter 2, except that the square of the distance is not used to
apply to the weighting of the more distant schools)., A regional
index was calculated within the total index for sccondary schools
in 1978, the regional authorities having been developed relatively
recently and not a departmental index for the measurement of

decisions made from the depiartment of educiation.

Combination of the school committee (¢). board (b),
departmental (d), and regional indices (r) according to the state
of the administration at the time will give an indication of the
total distance over which decisions have to be made for the
effective running of cach school. As the locus of decision
making has changed over the time periods selecred, the total
index (t) will monitor the changes. Thercefore the combination
of indices divided by the number of schools gives a total

index for each educational district. (Table 5).

1i () = €1{R] + 1(B) + 1(D) + 1(R) (where appplicable)

no. of schools




TABLE 4: Changes in the Locus of Decision Making over Five Time Periods

B = board

C = school committee/board of governors

R = regional office

D = department of education

Inspection Finance Finance Curriculum Appointment of Certification of
(Equipment) (Buildings) Teachers Teachers
A-Db A-c A-b A-c¢ A-c A-D
HB - b HB - b HB - b HB - ¢ HB - ¢ HB - b
T -Db T-Db T = B T = & T - ¢ T = b
W - b W = c W -Db W e B W - ¢ W -b
N-b N-b N -b N = C N ~-¢ N-b
C =B C-b C-5b L= g C - c/d C-5>
0-b 0-c¢ 0 - ¢ 0 -c 0-c¢ 0-Dob
1870 7 boards ‘
B B B i C B
1890 13 boards
D : C D D D B
1914 9 boards
Primary !
D 1 D D D D D
10 boards
Post Primary
B C D D 5 D

1947 |

"86
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TABLE 4: continued

Primary |
B ' B

9 boards

Post Primary
R R

1978 3 regions

D

Abbreviation: A - Auckland, HB - Hawkes Bay,

C - Canterbury, O - Otago.

T - Taranaki, W - Wellington, N - Nelson,

66
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As with the analysis of spatial efficiency, measuring a
distance with a straight line to represent changes in the
administrative structure has its disadvantages. Firstly, a straight
line distance 1is employcd rather than road distance or travel time,
secondly, the measurement of distance assumes that the relation-
ship involved is one of personal contact and personal visit, either
from the representative of the school to the board, department or
regional office or vice versa. Although a personal visit is seen
as important in the relationship between schools and the
administrative centres, a good deal of business within the area of
concern is conducted via the telephone and the postal system.
With inspection and financial matters o visit to the school
concerned is needed. towever, with the other areas of adminis-
istration the school might never be directly involvedyonly

indirectly via departmental policy mesures.

Nevertheless the distance from the school to the administrative
centre responsible for the various arcas of concern does relate to
the degreeto which control is administcered. [If a school has not
direct contact concerning curriculum measures for instance, or the
decisions within the area are made in the Department of Education,
then a large physical distance will relate to the abstract distance
between the school and department on matters concerning the
curriculum. Therefore the more decentralised administration
becomes, the more chance there is of schools being able to make
their own decisions rather than having to adhere to policies made
in the department of education. As with the spatial efficiency

measures, no weighting is given to schoolf sizes, therefore each
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school is considered equally, each having to be administered in

the same way.

Table 4 shows the state of the administration at each time
period, indicating from what level each area of administrative
concern is controlled. The 1870 tine period shows the situation
for each of the boards of education, as there were variations
between the education policies ot the provincial governments.

For 1947 and 1978, a distinction is made between primary and
post-primary schools as their admninistration was different. The
secondary inspectorate and many other administrative decisions
for example, are organiscd from the Regional Offices. In some
cases, deciding what administrative level has control, is
difficult, as approval for a building project for a primary
school classroom hlock has to he given gt the Regional Office,

as well as from the Head Office. despite the fact that the board
designs and administers the building project.  lowever, the
highest level to which proposials are checked and approved in o lot
of cases approval is granted as a matter of course at the highest

level.

Table 4 immediately indicates the effect of the movement to
reduce local control in education. ‘The primary school adminis-
tration in 1947 for example secems to be entirely controlled from
the department of education, so much so that it appears that the
boards have been completely divested of any authority. Although
the development is outlined in Chapter 1, A.E. Campbell (1954, 41)

writing in the carly 1950's highlights this point.



TABLE 5: Indices of Centrality

a) State Primary and other schools controlled by Education Boards

1870 1890 1914 1947 1) 1978
Auckland 49.3 1621.9 1805.9 1379.9 1422.
Wanganui 607.7 677.4 956.8 614,
Taranaki 34.0 778.2 829.0 998.5 760.
Hawkes Bay 39.6 7895 10531 1387.3 879.
South Auckland 1185.
Wellington 74.1 232.1 316.1 251.7 250.
Nelson 321 573.0 3228 1373.7 1015.
Marlborough 259.4 947.4
Grey 988.0 885.4
Westland 1290.0 1540.8
Canterbury 635.1 284 .4 1196.4 3223.8 1838.
South Canterbury 960.0 739.6
Otago 45.0 1802.5 22869 4249.6 2432,
Southland 2348.0 2714.9 4400.0 23934
Mean Average 48.0 1040.9 1107.8 2093.4 1278.

Table 5 continued ......

BN



TABLE 5: continued
b) State Secondary Schools and Schools with Secondary Classes 1978

Northern Region 1088
Central Region 710

Southern Region 2266

Notes:-

(i) Estimated from 1978 figures (% difference in the number of schools)

(ii) All Square Root Values.

TE0I
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Unless a vigorous effort towards decentralisation is made,
it seems certain that the local districet boards would
become more and more merely agents and intermediaries

of the department until from the point of view of their
original function, they werc merely vestigial

structures.

The 1970 situation represents the most decentralised time period as
the board had little to do with a central department apart from
some secular schools receiving grants from state finances. The
dichotomy of control between the church and the state was important
in the 1860's, but apart from Canterbury, by 1872, a provincial
council for education controlled all educational matters. The

1870 and 1913 time periods represent the gradoal centralisation

of the administration of the late 1930's.  Although by 1947 the
anti-board feeling had subsided and more minor administrative

work was devolved to the hoards., the decision-making loci still
remained with the department. Today muny of the decisions
concerning education have been decentralised, (Inspection,

Finance (equipment) and Appointments) and following the development
of a regional structure in 1948, the post-primary administration
and inspectorate were regionalised.  Thus the secondary system had
shown distinct signs of structural decentralisation over the past

thirty years.
Analysis

The mean average of the total indices is enough to show this
trend. Although it is difficult to say that the system in 1947
(TI -2091.3) was twice as centralised as the system in 1890
(TI - 1040.9) and almost double 1914 (1107.8) it would appear
that there were significant changes in the locus of decision-

making. Figure 6 displays this, even when the square root values
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are employed in order to allow the readings for 1870 to show up.
However the actual effect of centralisation could be highlighted
by the conclusion of Chapter 2, thut points to increased levels
of efficiency within smaller cducation districts. So

increasing centralisation has heen accompanied by larger districts
and less spatial efficiency. [ffectiveness in administration
however has many facets; spatial efficiency in itself, when
considered longitudinally, should include some adjustment to
changes in transport technology. The tota! index measuring
centrality therefore treats distance from a school to its
administrative centre as the same in 1890 as in 1978. The index
therefore merely measures the changes in the loci of decision
making. but does not allow for the increased potential for more

efficient contact between administrative units,

This concept is an important corollary to the Centralisation
Index, however it does not detract tfrom the usctfulness of the
original index, that will still allow comparisons about the
state of each system to be made through time. TImproving transport
technology will, in effect, lower the indices and present in

comparison, a more decentralised system.

Improving transport technology will allow more effective
administration as a personal visit to a rural school in 1870
would take considerably more time than in 1978. Therefore
adjustments are made to indices via the universal introduction of
a viable train system (1875), road system (1922) and air mail

system (1944) (Grant Anderson, 1977). Forer (1977, 104) admits
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to the difficulties of adjusting analytical techniques to the
evolution of transport technology and employs the concept of

time-space to explain the evolution of accessiblity:

With personal (face to face) contacts things have

also evolved. The travel hierarchy of available speeds
and times now have several levels from walking through
to flight, there is an inverse relationship between
general availability of a system level and the speed
benefits available within it, a tension between

equity and access.

Forer's study of Christchurch argues that in view of time-
space considerations the developments of the city and its suburbs
can be regarded in a different light. When considering the time
periods 1880. 1916 and 1970, the milcage figures for the maximum
diameter of the city for instance. have varied. For example,
with 1850 as 100, the mileage figures read 100:146:265, from the
three time periods but by comparison the time to traverse the
distance by the fastest mode generally available has changed
the mileage to 100:55:50.  Thervefore a broad conclusion cun he
drawn that transport ceffcectivencss within the Christchurch area
has improved by 50%. For inter-regional movement, the effect-
iveness would have increased considerably more as the distances
increase and the potential for congestion through increasing usage

and amount of transport modes would he less.

As Forer's time periods relate closely to the time periods
employed in this study, to disregard them would be shortsighted.
In view of Figure 7, the change in transport technology is
significant between 1940 and 1960, thus highlighting the time
period 1947 (tvb) (Communication systems improve with transport
innovation), it compared with previous time periods. Figure 7

shows the adoption of three systems for inter-regional contact
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Fipgure 7: Mode Availability for inter-regional contact 1870-1978
(intra-regional 1870-1890).

Source - Forer 1978.

Available to majority of officials



109.

(telephone, car, airline) between 1940 and 1960, and combines with
the postal services to constitute the four major types of inter-
regional contact. The development of an efficient national
contact system undoubtedly made centralisation for the
provincialists at the time. far easicr to bear, as Wellington

and its numerous central Jepartments came within a closer range.
Yet, as future comment will enlarge, the disadvantages of central-
isation cannot he overcome entirely by increasing the speed at
which one can get in contact with the central department. lowever
if Forer (1977) sees that transport between 1880 and 1970 has
improved by 50%, then the index for the four time periods cun be
seen in a different light; (it scems logical tv assume that
transport cffectiveness has not improved since 1947 as any
increase in efficiency would be cancelied out by incereased
congestion, reduction of rural services for buses and trains,

and the restriction of fuel sales).  The Forer study commences
investigation in 1880, and considering the lack of transport
technology development from I1870-1880, it was considered viable

to allow the 'T' Index to start in 18370 and adjust in 1890 hy

10%, taking notice of the hvgiuninés of a train system and the

increasing adoption of the horse. (Figure 7)

1870 1890 1914 1947 1978
Total index 48 1040 1107 2091 1278 (average mean)
% reduction 0 10 45 50 50
Adjusted index 48 936 609 1046 639

Table 6: Time-Space Adjustments for Total Centrality Index
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The 1947 index still shows an increased level of centralis-
ation, yet with cquality of time-spiace the modern system of
administration (1978) shows a similarity to the 1914 system.
The 1890 system appears to bhe affected by the adjustments the
most, despite the same spatial structure and the increasing
effect of the growing central department in the early nineteen
hundreds. The 1890 system, hecause of the limited transport
available, becomes the second most centralised system. The
provincial council's index of the 1870's rceflect the relatively
small numbers of schools and their proximity to the eurly settle-
ments, nevertheless becanse of the early importance of the school
committees and the non-existonce of o decision-making central
department, the 1870 index must be regnrvded as the most

decentralised. (Table 6)

This concept does not provide appropriate snalysis to
demonstriate the changes in the locus of decision making over time,
that is, a model that shows both the upward and downward shifts
we describe as centralisation and decentralisation. However, in
order to reinforce the possible inadequacies of postulating this
type of model, it can be pointed out, that firstly decentralisation
is a complex administrative and social process which cannot
accurately be associated with a single figure. Secondly that
determining placement for decision-making within four broad
levels of administration has its difficulties. For example,
within the field of finance decisions are made at a variety of
levels concerning grants depending on the actual amount of money

involved. Thirdly the trend toward centralisation and decentral-
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isation will probably vary over decision arcas. Thcéfore at any
point in time, decisions in certain areas may be centraliscd or
decentralised more rapidly than decisions in other areas
(Miklos, 1977, 5). lLastly, sometimes decisions within the same
level, are made with different goals and objectives in mind;
therefore as a system is developing decentralisation as a formal
goal, some decisions might be developing centralisation at the same
time. Abler et.al (1971, 554-555) reualised that spatial connotation
of the process of centralisaution and linked the developing
transport technology with increasing centralisation of control.
In the United States for example, it scems that federal government
policy is having far more impact on daily life than it had in the
past.

As space shrinks, control aggolomerates, In the same

way that time-space convergence tends to eliminate

lower and middle level central places, time and cost-

Sspace convergence saps the power and importance

of lower and middle level governments.,

At the level of analysis within this study, this progression
has not occurred, as despite the adjustments for the development
of transport technology, a4 trend exists towards a centralised
education system (1870-1980-1914-1947) despite that, during the
last twenty five years, the trend has been away from centralis-
ation. Obviously the comparison between a nation's organisation
and the organisation of education, are on different levels, but
it is still relevant, that a trend has occurred away from the
uniform control that centralised systems create. It also does not
seem unreasonable to suppose that the forces that encouraged the
New Zealand System of [Education Administration to decentralise,

are apparent to a national level now, and a similar response could

occur in the future on a larger scale.
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CHAPTER TV
THE OPTIMUM SITZLE OF EDUCATION DISTRICTS

In Chapter 2 we concentrated upon the spatial form of
administrative units and we noted that the indices of efficiency
and shape were independent of the size of the areas under
examination. Clearly there are within the New Zealand education
administration systems great variations in the size of education
boards. 1In this chapter some consideration 1s given to this
variation through the analysis of ecconomies of scale and organisation
size. The variables of size examined are the varying numbers of
children and schools and the differentials between grants issued
to education boards. It is hoped thut a combination of studies
will begin to develop an overall view of the system and that the
findings of this chapter can bhe made to interplay with other
aspects of other study. Not all the available techniques for the
assessment of location and space of administrative systems can be
used, but through the investigation ot the cconomies of scale and

organisational size. other techniques are introduced.

The problems of dealing with models that are mercly part of
a largerarena are of great concern to social scientists, but
basically it scems erroncous to draw conclusions from partial
analysis if the conclusions are not related to the complete
system.
We need to have a clear understanding of the individual

relationships between components before we can assemble
these components into a large model. (Massam, 1975, 29).
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In education administration in New Zealand a limited amount of
'analytical research' is available on administrative efficiency.
The reluctance to take notice. and include technical advice in
education policy measures, is highlighted by W.L. Renwick (1978, 2),
who admits, when discussing the formulation of policy proposals
that

education policy making, in my cxperience of it, is
seldom determined by technical advice alone - policy
making in education is more a matter of forming
queues than of making choices on the basis of cost-
benefit studies.

Studies on the topic of spatial effectiveness within education
hinge around discussions on the size and number of the board
districts. ‘The most extensive report, -<carried out i 1964 by

HM . - - . * . .
Boulton, ,entitled 'Report of the Commissioner on Education
District Boundarices'. [lle submitted scveral proposals for changing
boundaries and administration centres, based on the balancing of
the numbers on the school roll, consideration of the problems of
administration of rural schools, the rural area involved, and the
mounting numbers of children being educated in the urban areas.
The study submitted that within the limitations of the simple
comparative techniques it was impossible to present objectively
obtained conclusions. For example, a comparison of administrative

o

costs led to,'a priori' assumption that 'it was difficult to
arrive at an entirely satisfactory basis on which to compare the
administrative costs of large, medium and small boards'. The
outcome was the recommendation that three new boards should be
created and that the responsibility for the Marlborough schools

should be transferred to the Nelson authority. Little notice was

taken of the recommendations and the boundary commission ceased
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to exist.

The Currie Commission (1962) and the Nordmeyer Report (1974)
beth discuss the '"Number and Size of Education Board Districts’
and admit that cven though there is considerable scope for
variations in size and population of education board districts,
extreme variations should be examined. Nordmeyer states

(1974, 42-43)

above a certain size, o board member's ward (district
within the board areca) will cover too miany schools

and too extensive a district for effective represent-
ation. Below a certain size, the board will be unable,
economically, to cmploy a large staft and be diverse
enough to provide the full range of services needed

to support the work ot the schools,

This chapter hopes to review effectively these problems that
Nordmeyer outlines, firstly to indicate the optimum size for
board i.e. taking cconomic cfficiency into account, and secondly
to investigate the relationship between personnel and work load,

hoping to determine optimum size work load and thas reflect on

the optimum size of adminstrative arcas.

Economies of Scale

Most recent studies of economies of scale have attempted

to define an average cost curve for a particular activity:

The average cost curve relates the size of the
organisation to the production cost per unit output.
As the size of the organisation and the level of
output increases there are three possibilities for
the systemic bend of the cost per unit curve.
(Massam, 1972, 19). (Figure 8).

The three curves can be combined in different ways. An amalgamation

of a series of dependent variables can give a long run average
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cost curve (LAC) which can be described as the envelope curve
in the series of short run curves (SAC). (Figure 9).

The shape of the LAC is dictated hy:-

1)  As the quality of output increases, the economies of
scale begin to take effect and show themselves as a saving in cost
per unit output.

2) When point M is attained, the optimmm point of product-
ion is reached, and the cost per unit will bhe 0,

3) After (M) diseconomies of scale result and cost per unit

output increases,

Theoretically it is possible to deduce, with respect to
public and private services, that when the LAC is U shaped, it
represcents the best size for the arca supplying the service.
These studies effectively consider the aren or size at which a
service can be operated at the least expense.  This is an importiant,
but not the only factor, in determining how district boards
should be split up, or combined, to tiake advantage of scale
economies. Reports recomnending changes in size etc. have not
taken empirical studies of cost effectiveness and scale economies
into account. Practically,the formation of cost curves is
fraught with conceptual difficulties so that few studies have
provided a clear picture. eréh’s studies (1959, 1965, 1968) are
central to this analysis. However, Table 7 shows the Cost Curve
Studies of Scale economies within the public sector. School
administration for example, (Hirsch 1959, 240) is based on 27
St Louis public school districts, varying in size from 300 to

84,000 pupils and showed a U shaped cost function with its trough



TABLE 7: Cost Curve Studies of Scale Economies

Name and Service Data Result
Year

Lomax 1951 Gas S AUC declining

Isard-Coughlin 1957 Sewage plants S AUC declining

Hirsch 1959 Primary & sccondary S AUC approx. horizontal

education

Hirsch 1959 Fire protection S AUC is U-shaped with trough at
about 110,000 population

Hirsch 1959 School administration S AUC is U-shaped with trough at
about 44,000 pupils

Hirsch 1960 Police protection S &Q AUC is approx. horizontal

Schmandt-Stevens 1960 Police protection § G0 AUC is approx. horizontal

Johnston 1960 Electricity S AUC is declining

Nerlove 1961 Electricity S AUC is declining

Hirsch 1965 Refuse collection S AUC is approx. horizontal

Will 1965 Fire protection E AUC is declining-major economies
reached at about 300,000
population

Kiesling 1966 Primary & secondary S AUC is approx. horizontal

education

Riew 1966 Secondary education S AUC is U-shaped with trough
at about 1,700 pupils

Dawson 1969 Secondary education S AUC approx. horizontal

continued.

TN



TABLE 7:

continued

Maud Commission Local government AUC inverted U-shape max. value
1966-1969 about 60,000 population
Abbreviations: S - Statistical data; Q - Questionnaire data; E - Engineering data;

AUC - Average unit cost (average cost curve)

Adapted from Hirsch 1968.

"BER
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at an average daily attendance of about 44,000 pupils.

(Figure 10).

Hirsch distinguishes between vertically, horizontally and
circularly integrated services. A horizontally integrated govern-
ment service controls a number of units all developing a single
service. A circular or complementary integration refers to an
administration that operates a number of services that complement
one another. Ilirsch includes the school board in this category.
Growth however, normally takes the form of horizontal not
circular growth i.e. horizontally integrated service plants are
developed as communication grows to scervice extra population.

The administration of ¢ducation during growth stays in one
building that organises expanding circular integrated school
plants. A vertical integration refers to operations that are

organised on successive levels,

School administration has been examined for economies of scale
by Hirsch (1959) alone. Other studies refer to the education
system as a whole, Kiesling (1966) and Dawson (1972) identify
horizontal cost curves, Dawson recommending 6,000 to 7,000 as an
ideal school district. lanson (1966) and Riew (1966) find U
shaped curves, Hanson arguing for 50,000 as the optimum size of
district, whereas Riew suggests approximately 1,700 pupils, enough
for a population of 6,000 people. All studies reflect different
scales of school administration and are based on a variety of
countries, therefore comparisons between them present difficulty.

Education or administration is considered a difficult activity to
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measure, Alesh and Dougherty (1971, 14-16),for example,list
'government activities and public services' into three groups of
increasing difficulty for the adoption to cconomies of scale
analysis. Administration and education are seen as highly complex
processes where economies of scale analysis is complex and
difficult., Hirsch (1971, 479) also mentions that all circular
integrated systems present problems in finding suitable measures

of output;

few services have a basic output unit with reasonably
well defined physical characteristics. The best example
is water, where the basic output unit is a cubic foot,
or acre-foot., of water delivered to the place of

use.

Alesh and Dougherty would consider Water supply, Sewerage
Treatment, Refuse Collection and the provision of street and high-
ways in Group | where output is casily defined and their operation

revolves around a routine service.

OQutput variables must also take into account quality
measures. Quality variables exist for cven the most basic
service. For example, for a cubic foot of water, quality
considerations can be given to its delivery i.e. effective
supply systems, and its physical characteristics, i.e. whether
it is of the correct chemical control. The factors affecting
quality in an education system are considered by Hirsch (1969, 237)
as a composite of six subindices.

Teacher/pupil ratio, per cent of high school seniors
entering college, number of college hours of the
average teacher, average teacher salary, per cent

of teachers with more than 100 years of teaching
experience, and number of high school credit units.
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Although these variables relate to school administration and
are incorporated into Hirsch's study of school administration,
they cannot be considered in the context of New Zealand Education
boards, as board administration has little direct contact with the
classroom scene, because the day to day organisation of the school
is administered by the school committee., Quality considerations

for this study are assured to equual uncross all education districts.

Cost per pupil is considered as the unit of output, but, as
Boulton (Report on Boundaries, 1964) points out, the roll number
does not take into account all aspects of administration, such as
efficiency of investment schedules. Administrative aims must he
ultimately concerned with their ceffect on the individual pupil.

Input values assessed are:-

1) Total Grant to BEdncation Board (Figure 10).

2) Administration Expenses (includes salaries for
Architects and Draughtsmen and administrative personnel). (Figure
By

)| Maintenance Grant (worked out as part of the total
grant, and issues per square metre of classroom etc). (Figure 12).

4)  Transporation Expenditure (independent of total
grant). (Figure 13).

All of these inputs relate to the administration process of
budgeting grants that have resulted from assessments of the boards
and district needs. Finance is a central theme in administration

and its use or misuse can have many consequences:



the subject matter of cducational finance is not
restricted to dollars and complicated formulas,
but also involves concepts of economies, taxation
politics and education. After the money has been
found, 1t must be allocated to realise the
programme desired and achicve equality of
educational opportunity. In addition to these
very complicated tasks, students of educational
finance must conduct research on variations in
fiscal capacity and effort, educational research
needs and costs. relationships between financing
patterns and educational quality and numerous
other aspects of the economics and finance of
education. (Kinsbrough and Nunnery, 1976, 172).

Despite the outlay of moncy being of prime importance within the
administration system, and that it is readily measured through the
relationship te cost per pupil, there remain variables that do not
partly lend themselves to quantification Administrative skill is
an example that is relevant here and apain we have to assume that
this quality measure is distrvibuted equally thronghout the

education boards.

In using data of a cross-scctionmal nature which confines itself
to onec-year (1978}, no assessment can be minde theretfore about the
expenditure effart on growth, nov can forecasts er trends be made.
Difficulties arise when comparing different years as the structure
of financial records change, and comparison of differing areas of
expenditure hecome difficult. Another difficulty with time-series
data, is that complicated adjustments must be made to allow for the
price differences within various time periods. [lirsch (1964, 237)
discovers the same probhlem:-

growth and consolidation take place over time. Their
effect on expenditure should perhaps be studied hy
using time series and not cross-scctional data.

However, in addition to statistical problems, which
make inferences from time-series data much less



reliable than those from cross-sectional data, it
appears virtually impossible to obtain reliable
data of the different tactors for a sufficiently
long period,

Hatry (1972, 76-78) is also concerned with relating the
amount of inputs of a service or product, to the amount of outputs,
thus creating a productivity index. The difficulty with a
suitable quality output is noted. but considered as an essential
ingredient in measuring productivity. Productivity measures
link 'workload measures', quality factors and local conditions
factors that should be considered in interpreting productivity.

A productivity index is produced for a variety of public services.
Inter-city comparison of prodoctivity shows significant differences.
Whether or not the differences are due to inhlierent local
characteristics. or due to better practices by some of the juris-

dictions is not known.

Analysis

Separare gruphs were constructed for cach variable e.g. Total
Grant (Figure 11), Administration Expenses (Figure 12), Maintenance
(Figure 13) and Transportation (Figure 14), and plotted with a
variety of scales. (As maintenance and administrative expenses
were granted as part of the total grant, no aggregate curve secemed
necessary). ‘The scattergrams produced, varied in the relationships
they portrayed. Figure 10 § 12 showed a trend towards economies of
scale but lack consistency and Figurce 11 showed a cost curve. Fig-
ure 13 showed no relationship. As the graph did not depict
strong relationships between the two variables, interpretation is
more useful at the level of comparing individual position of the

boards within a number of variables. Therefore, ecach graph is
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interpreted scparately and general conclusions made about their

collective importance afterwards.
Total Grant (Figure 10)

General economies of scale exist. A negative relationship
shows a correlation of (r = .82); however South Auckland (SA),
Wellington (W), and Canterbury (C) do not fall within a gencral
negative relationship (that cost per pupil declines evenly with
an increase of total grant). Variations in total grant from year
to year to exist and this fact alone may explain the relatively
low grant for Wellington and Canterbury and the relatively high
grant for South Auckland. 1In particular, the building allowances
may vary according to the demand for new schools or extension to
schools within any bourd district. Perhaps an average total grant
calculated over three or four yvears might give a better indication

of the relationship between total grant and cost per pupil.

Nevertheless a division e¢xists between the lurger boards
(A, SA, W and €C) and the smaller sized ones (Southland (S),
Taranaki (T), Otago (0), Wanganui () and [lawkes Bay (HB)).
Wellington and Canterbury on the Y axis (cost per pupil) and South
Auckland on the X axis (total grant). The smaller sized boards
seem clustered together indicating a response to equality of
educational provision; the larger boards however do not adhere
to this education idea. Size therefore, gives a potentiad for
a variation in total grant. The position of Wellington and
Canterbury is difficult to explain, especially as the social

problems of urbanisation and growth will place special demands
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upon metropolitan education boards. Another rcason may be that
the financial policy of the department may be to expand the
Regional Offices within the metropolitan centres (W.C. and A.) at
the expense of the Local Board. This seems difficult to imagine
as the Regional Offices functions are basically independent oF
those of the board. Another rcason for Wellington's and Canter-
bury's relatively low grant, is that the building programme for
these districts could have been restricted by difficulties in
securing suitable contractors, and general difficulties in the
building industry in these centres. [If this is the case, building
allowances would be transferred to other boards that could spend

the money more efficiently (Nordmeyer Report, 1976, 131).

Administrative Expenses (Figure 12)

A U shaped cost curve is calculated for Administrative
Expenses. The equation of the line is of the general form
Y = a-b, x + b" x 2. A cluster cxists over the middle part of
the curve (T, 0, S, Wa, lIB) again a small rift exists between
the 'cluster' and Canterbury, Wellington and South Auckland
even though the metropolitan districts follow the 'U shaped'
cost-curve pattern. Auckland and Nelson stand out separately,
Nelson having relatively high administrative costs per pupil and
Auckland represents a movement towards diseconomies of scale.
The conclusion here is that the trough of the curve lies between
the board size of South Auckland and Wellington and Auckland.
Thus, administratively, Wellington, Canterbury and South Auckland
are boards that are running efficiently or are within the optimum
size range. Auckland is too large and the smaller boards

(T, O, S, Wa, HB), especially Nelson, could be expanded to take



advantage of cconomies of scale.

Maintenance (Figure 12)

Like administrative expenses the maintenance grant is part
of the total grant. The maintenance grant is basically dependent
on the number of squarc meters of school buildings, plus the

amount of property housed therein. A negative correlation exists

(r -.852) between the two variables, therefore it is safe to
assume that there is a trend towards economies of scale. Auckland
appears at the extreme of the scale and represents an optimum
scale; again there is a significant rift between the two groups

of boards although there is more variation within the 'small'

group on the y axis (cost per pupil).

Figure !'1, which monitors the uverage size of schools shows
how the larger the board size, the larger the average size of
scheol, thercfore it scems to be relatively more expensive to
operate smaller schools than larger schools. Lconomies of scale
again exist within the financing of individual schools. Therefore
the board that operates a larger type of school can be assured of

developing scales of economy.

Transport (Figure 13)

Not all the figures for transporation expenses were
available therefore a complete picture cannot be drawn of the
relationship between cost per pupil and transport expenditure.
Using information supplied by the six boards whose reports out-
lined this expenditure, a poor relationship exists. Differing

demands for transportation of pupils exists among boards,
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therefore the expenditure on transport is more likely to reflect
the rural nature and dispersion of pupils rather than size.
Nevertheless, Nelson appears to have the highest cost per pupil
in this respect, as next to Taranaki (23%), Nelson transports
the highest percentage of its pupils to school (22%). Hawkes
Bay and Otago also have relatively high cost per pupil; Otago
only transports 14% of its pupils while Hawkes Bay transports
19%. (Wellington has the lowest cost per pupil reading and

transports the lowest percentage of any of the boards (9%)).

All the graphs show a varied response to the relationship
between cost per pupil and quantity of financial outlay.
Economies of scale exist for total grant, administration expenses
and maintenance. Evidence of clustering exists on Figure 10 and
Figure 11, indicating an cquality of provision. Clustering in
Figure 10 is restricted to the six smallest boards, South
Auckland, Auckland, Wellington and Canterbury, featuring
separately. These largest boards split themselves away from the
smaller boards in Figures 10 and 12. Auckland is the largest
board, tending to remain separate from the other three larger
boards, being over twice the size of Wellington or Canterbury.
Only in Figure 11, does Auckland show signs of diseconomy of scale
although in Figure 10, the total grant per pupil for Wellington
and Canterbury was less than for Auckland, and this may well

be the result of inconsistent building grants.

Maintenance and Administration Expcnses appear to be more

related to size than is the total grant. Administration expenses,
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especially, reflect the size and efficiency of the boards them-
selves and are not in any way susceptible to yearly changes and
therefore provide the dearest relationship between cost per pupil

and size of the board.

At the other end of the scale, Nelson having only half the
number of schools when compared to the second smallest board
(Taranaki), appears well away from the clustering in Figure 11
with a high cost per pupil. Figure 13 also sees the cost of
transport relatively high for the board. In Figure 10 Nelson's
position is more within the expected range; it is one board whose
small size is highlighted by the graphs and shows a distinct

disadvantage ecconomically when compared to the others.

Figure 14 shows that the larger boards support bigger
schools (r = .88). Auckland and Wellington in particular have
schools of a significant size. This cvidence agrees with
McDonald (1969, 217-218), who through an unsubstantiated section
on liducation concludes the cost of providing pupil places varies
inversely with the size of the school. However McDonald does
admit that costs per pupil are not so sensitive to facility
size in primary schools, as in intermediate or higher schools,
which have specialist facilities. The relatively less expensive
schools can only occur with a large population and an effective
transportation systen. Rural areas and small towns impose a
limit on school size, and a lack of transport means that several
small schools have to be provided rather than a more economic

single unit.
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Personnel and the Size of Organisation

In examining the relationship between the number of personnel
and the size of the organisation, an optimum ratio can be calculated
and an evaluation can be made about the efficiency with which

different sized work-loads can be administered.

Terrien and Mills (1955, 41) have intestigated this relation-
ship with regard to education administration, and concluded that
the administrator may expect that the percentage of his organis-
ation which is devoted to administrative tasks may rise as his
organisation grows. Logically, this progression must cease at a
certain level otherwise a situation would arise where there would

he more administrators than people to administrate.

Pondy (1969) and Indik (1964) have also examined this
relationship, but were principally concerned with the ratio of
administrative workers needed to produce different quantitics of
goods. Pondy defines administrative intensity as the number of
managers, professionals and clerical workers divided by the number
of craftsmen, operative and labourers employed by the organisation,
and, together with 'capital' attributes these inputs as the
significant factors in the output of an organisation. This can be
outlined in the form of the functional relationship Q = f (K.L.A.)
where Q is the total output, L is the number of production
personnel, K is the capital and A is the number of supervisors
and f shows us that the value of Q is related to the value of

K.L. and A.




Indik (1964) viewed the problem as a psychologist, and
related organisational unit size to supervision ratio. IHis
supervision ratio was the ratio of supervisors to total employees
and organisational size was defined as the total number of
employees. Pondy concluded that administrative density (ratio
between numbers of supervisors and ancilliary staff) decreases
with organisational size, and Indik likewise, found that the
relationship between organisational unit size and the supervision
ratio was logarithmic in form and negative in value. (Figure 15)
Both conclusions differ from Terrien and Mills (1955), who deduce
that school district administration in California, shows a positive

relationship between the size of districts and a supervision ratio.

Other variations on the same theme have been conducted by
McWhinney (1965) and Chapin (1957). McWhinney's paper reviewed
the work that had gone before him and began to be sceptical
about the merit in analyvsing the relationship between efficiency
and administrative density and thought that care must be adopted
in the construction of a theoretical basis with which to test
relationships between supervision ratios and organisational size.
Massam (1975) also realises the difficulties of transferring
ideas and data from studies on one form of organisation to another
and then drawing 'global conclusions'. e suggests that a set of
basic equivalents must be used in all future studies, i.e. a
standard set of components and eclements, identification of the
relationships that link the components and means by which a theory

can be constructed to measure the relationships.
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Despite Massam's sensible conclusions, the practical
problems of defining 'a set of basic equivalents', and standard-
ising an approach, is in itself traught with practical
difficulties. This analysis is bascd on Terrien and Mills (1955)
who define the size of organisations into various 'group
designations' because of variation in the size of school
districts, and compare the administrative component of the
school district with the non-administrative component. The
criteria with which a distinction is made between 'non-adminis-
trative' and 'administrative', is ultimately dependent upon the
type of organisation and the system in which it operates. Table
8 displays this point adequately. Differences in the New
Zealand education system and the system in California force
divisions between administrative personnel and non-administrative
personnel that are not the sume for cach system. For example,
District Administration in America will not include the cmployment
of architects and technical staff within the board itself.
Normally architectural work is carried out by private contract

(Greenfield et al. 1969).

In dealing with a school board as an independent organisation,
is only reviewing one stage of education administration in New
Zealand. The school district studied by Terrien and Mills, is more
of an autonomous unit than the New Zealand education board,
therefore it is difficult to compare their findings with the
American examples, without taking into account the differences
between the two systems. For example the board's administration

is linked, firstly with the Department of Education, and secondly



135.

Administrative Personnel

Non-Administrative Personnel
(Terrien, Mills, U.S.A. Situations)

District Superintendents

Assistant Superintendents

and their immediate staff

Business managers

Principals of all schools

Teachers
Nurses
Custodians

Cafeteria Workers

Administrative Personncl

Non-Administrative Personnel
(N.Z. Situations)

Board members and their
administrative staff

Principuals of schools
(one teacher schools not
included as having a
principal)

Clerical staft in schools

Architects and Draughtsmen
Technical Staff on the board
Teachers

Cleaners

TABLE 8: Criteria for sclection of Administrative/Non Administrat-

Ive Personnel
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the school committee, neither of which will be taken into account.
(Table 8) -

Totals for each board were calculated; records and annual
reports of the boards varied in their detail and information
concerning personnel. The Administrative Ratio was calculated by
dividing administrative personncl with non-administrative personnel.
Requests had to be made to most boards for the majority of
information used here; the response was good and a virtually
complete data set became available. The basic component of the
non-administrative personnel were teachers and principals of
schools. ‘'Therefore the number and size of the schools will
again have a significant bearing on the result. Comparison
between the administrative and non-administrative personnel of the
education boards themselves is therefore clouded by the pupil-

teacher ratio. (Tuble Y),

Analysis

Table 9 presents the results and Figure 16 displays the
relationship between the Administrative Ratio and Organisational
size. (r = .659). The positive trend indicates that as the
boards get bigger, the ratio of administrative to non
administrative personnel also gets larger. Standard quality
would mean a perfect relationship which does not exist in
reality, therefore study of residual points become significant.
As in economies of scale, a rift between the larger boards
(We, C., S.A., and A.) and the smaller boards occur (T, N, §,

Wa, H B and Q). With the larger boards two residuals stand out.
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Board Administ- Non-Admin- Ratio P/T
rative istrative Ratio
Auckland 1102 5415 4.95 23.6
S. Auckland 701 34062 4.90 2o
Taranaki 165 718 4.35 23.1
Wanganui 292 1112 3.80 225
Hawkes Bay 352 12106 3.45 O |
Wellington 556 2962 5.32 19.8
Nelson 130 5.4 395 20.1
Canterbury 451 2160 4.80 25.9
Otago 272 1032 3.79 21.0
Southland 262 1000 3.81 21.5
TOTALS 4283 19639 4.30 22.9

TABLE 9: Administrative and Non-Administrative Personnel in

New Zealand Education Boards



Administrative Ratio

138.

3.0- T T T ¥
30 60 90 120

Size of Organisation (0005)

Figure 16: Relationship between Organisational Unit Size
and Administrative Ratio per Education Board

T
150



139,

Auckland, whose administration ratio remains constant with South
Auckland and Canterbury, and Wellington whose ratio is higher than
would be expected. Aucklund's position would indicate that the
largest board has a lower ratio than expected. lawkes Bay and

Canterbury can also be placed in this category.

This result agrees with Terrien and Mills (1955), but
disagrees with the more comprehensive studies of Indik (1965) and
Pondy (1969). The discrepancy between findings is accounted for
according to Indik, as being attributable to the inclusion of
staff non-supervisory personnel or teachers in the administrative
ratio devised by Terrien and Mills. ‘Terrien (1963), more recently
has found evidence in agreement with Indik and Pondy when this

factor was considered.

However for the particular organisational structure of the
education hoards, a hypothesis can be suggested, that as the size
of the organisational unit increases, the ratio of administrative
to non-administrative personnel will tend to increase (Figure 10).
Therefore there is some pressure to increase supervision at a
faster rate than that by which the organisation grows. But the
position of Auckland, whose administrative ratios changed
relatively little over South Auckland and Canterbury, might
indicate that a level had been reached, after which the
administrative ratios would level out. This is more consistent
with the findings of Pondy (1969, 56) who points out that there

arce administrative economies of scale:
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If the size of labour force increuases by some

percentage y, then the number of administrative

personnel needs to increase only by some

percentage z, z<y.
With organisations that are not producing a product requiring a
significant amount of technological staff, it is not profitable
to maintain or increase administrative intensity as the size of
the organisation increases. If the administrative component
increases in direct proportion to the organisation at size then
there is room for a more effective arrangement of personnel, so that
control loss throughout the hicrarchical levels will not occur.
Control has been defined by Tannenbaum (1968) through his control
graph model, as a process in which people or organisations
intentionally affect the behaviour of another person, group or
organisation. It can be measured in terms of distribution among
members of various levels in the organisation. Control loss
occurs when duties and responsibilities overlap. According to some
theories, control loss occurs in organisations characterised by
a relatively equal distribution of control among hierarchical
trends. (Farris and Lee, 1969). These types of organisations

el

would be highly democratic rather than authoritarian, have equal
distribution of control among hicrarchical levels, rather than

the greatest control occurring at upper levels of the hierarchy.

Pondy (1969), suggests that relatively un-specialised labour
intensive organisations, such as church hier#&hies, government
agencies and professional associations, would show a positive
partial correlation between size of organisation and its
administrative component and thus would be suspect to control

loss. The New Zealand Education Board system would therefore
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appear to be in this category, control loss in this instance,
occurring between the relatively high number of principals and
administrative personnel needed to control the boards of the

larger size.

A more streamlined and authoritarian hierarchical system
however would emerge if changes were made to increase efficiency
and control. Farris and Butterfield (1972) state that total
authoritarian control is more positively correlated with
organisational effectiveness than the democratic distribution
of control; (these results are based upon sixteen organisations
of one type - Brazilian Development Banks). Administering
education, however, is not orientated around authoritarian control
and a more streamlined approach to the hierarchical structure of
authority would not be allied to education principles concerning
decentralisation of authority, and the ability of an individual
administrator to be effective at the individual level. Parsons
(1938, 22-25) sums up the aims of administration in education as

school boards of directors, or trustees
and political superiors do not in the nature of the
case, simply tell the people of the next level down
'what to do'. This is essentially because the
people 'lower down' typically must exercise types of
competence and should responsibilities which cannot
be regarded as simply delegated by their superiors -

the functions at each level are qualitatively
different.

The relationship defined here, between organisational size
and the administrative ratio of education boards, would therefore

appear organisationally inefficient yet display the characteristic

need to meet the educational requirements of administration.
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CHAPTER V

POLICY AND DECENTRALISATION

Decentralisation concerns itself with the problem of making
further use of local authorities and other forms of decentralis-
ation involving participation of the people in the administration
of services required locally for social and economic development,
(U.N. Report, 1962). Decentralisation of authority is usually
regarded as beneficial to a system that regards local control and
the facility of people to affect the outcome of their own 1ife
styles, as important. (Harvey, 1962; Holmes, 1976; Massam, 1975;

Smith, 1975).

The welfare advantages of decentralisation are especially

o

important within the education system, as the control of a nation's
education is a significant force in the hunds of the state and

the more centralised it becomes, the more the system is

divorced from the influence and direction of the citizen and
parent. Education, as a function of the state, must have a close
and direct contact with the community (McCarthy, 1961). Therefore
administration should aim to provide and maintain public interest

in education at the local level.

However, the achievement of centralised authority can be
broadly interpreted as being able to produce the remarkable
evenness that exists today in the distribution of educational
facilities throughout the country, especially concern given to

the possible inequalities arising out of the urban/rural
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contrast, and secondly the extent to which the teacher is
independent of the jealousies and prejudices of a local community
(Parkyn, 1954).
ceatral

Most commentaries on local versus, control emphasise the dead-
ening effect of centralised bureaucracy against the vigour and
diversity of local control, but generally accept that the effective
system must develop characteristics of both types of administrations

(Campbell, 1954; Kandel, 1938; Taylor, 1977);

the problem is how much diversity can be accomodated
in a natural system where the strong historical
thrust has been for equitable provision and
uniformity. (Taylor, 1977, 56).

To change completely to decentralised education administration,
of all matters, including financial control, the change would have
to uproot the basis on which New Zealand's education system has
developed. However, movements towards more decentralisation and
unification of district organisation are embodied in the policies

for change in educational administration.

The Nordmeyer Report (1974, 27) explains how the history of
educational administration is littered with unsuccessful attempts
to change the school system, the failures were usually caused by
the reformers being unable to convince enough of the general
public to overcome the entrenched pressures. Nordmeyer admits that
because of this historical background -

we have contented ourselves with modest proposals such
as we believe to constitute a minimum programme for
change. These proposals are however, designed to

create growth points for further changes as this
becomes practical.
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In education board administration, two broad areas of policy
change and restructuring that relate to decentralisation are in

operation:-

1) That the larger boards decentralisc where appropriate
and that the new boards should adopt a more unified structure.

The Auckland Board now belicves that Northland {about
130 schools) is ripe for separation and as a
transitional measure it is enlarging its office in
Whangarei. (Nordmeyer, 1975, 43).

The Auckland Education Board has moved towards the
decentralisation of its offices with the formation
of a branch office on the North Shore. (A.J.H.R.
El, 1979; 34):

A departmental management service report has
recommended a further expansion of the office and
the establishment of an inspectorate to service
Northland primary and secondary schools. (A.J.H.R.
L1, 1978, 33).

The South Auckland District (403 schools) is the
second largest, and the Currie Commission foresaw
a need to establish a separate hoard for the Bay
of Plenty. (Norvdmeyer, 1971, 43).

It seems to the Commission that the strength of
education boards should derive from the close
personal  knowledge which its menmbers or officers
have of the need of their district, and in this
respect it believes that very large boards must
necessarily find themselves at a disadvantage.
(Currie Commission, 1962, 110).

2) That the smaller board should be prepared to combine
with secondary school Councils and provide a more unified
approach to education administration.

At the other extreme we have Nelson (63 schools), Taranaki
(114) and Southland (126). In considering the

minimum size for economic provision of the range of
services needed, allowance must be made not only for
present board activities but also for prospective

changes - Taranaki and Southland might be viable

with a not unreasonable amount of borrowing of

specialists from other districts, but that Nelson

falls well below the minimum size required to satisfy
these professional criteria. (Nordmeyer, 1974, 44).



In Nelson, discussiongbetween the department and a
working party are also taking place on the financial
authority to be given to that district. This will bring
the Nelson Education Board and the Nelson Secondary
Schools Council into a joint venture through a
co-ordinating committee. (A.J.H.R. E1, 1978, 33).
Taranaki is considering a draft which would provide for
four sector boards made up of appointed represent-
atives from the present controlling authorities.

These in turn would elect representatives to the
proposed district council. (A.J.ILR. El, 1974, 34).
Otago Education Board district has adopted a move to
rationalise the administration of sccondary school
boards by proposing to bring the Otago High

Schools Board office staff under the overall control

of the Otago Lducation Board general manager as soon

as the new office is ready. (El 1979, 34).

For the reasons explained earlier, changes in the structure

of education districts, resistance of tradition and history,
despite the enthusiastic desire to decentralise as far as possible
within the present system. Progress is slow. The boundaries commission

(AJUHLROEL 1964) for example, set up by a recommendation from
the Currie Commission in 1902, advocated the creation of three
new boards (Northland, Bay of Plenty and South Canterbury) plus
the possibility of the division of Hawkes Bay into two sections,
Hawkes Bay and Gisborne Last Coast. ‘The commission also recommend-
ed the transfer of the Marlborough schools to the Nelson Board.
Since then population trends have changed but enough evidence
on the grounds of comparing school rolls, areas of district and
the position of certain schools was documented, to initiate the
move towards a re-organisation of education board boundaries.
The commission proposals on Northland and Gisborne/East Coast
have been followed up but the remaining three major proposals

have received little further attention.
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Processes involved in decentralisation, as defined at the
beginning of the chapter, involve a complex series of steps in
order that responsibilities devolved are monitored and checked and
that local administrators are not forced into an administrative
situation they cannot handle. The influence of central legislat-
ion and control is evident in all moves towards decentralisation.
The Special Report (1956) on Administration (El 1956) identified
with the fact that the education boards wanted more money and
authority. The Report indicated that as all children should have
equal access to education, the maintenance of cquality is a central
concern, although local control was admitted to be vital to promote
local interest in the policies decided upon in the department of

education.

A White Lines Policy was outlined in the E1 Report (1956),
that formalised the relationship between the department and
agencices or boards wanting decentralisation. 'The policy basically
allowed the boards enough money to maintain minimum requirements
yet allowed an excess for the boards to use in order to develop

their own thinking.

Minimum requirements were judged through the attainment of
five conditions or levels of efficiency as assessed by the
department.

1) A satisfactory method of distributing the total money
voted for any activity according to neced.

2) A statement of the minimum standard of service to be

provided by the boards e.g. a standard building code.
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3) A method of fixing the maximum cost per unit i.e. there
must be a margin between the amount assessed for the prescribed
minimum standards (condition 2) and the amount paid to boards on
the basis of a maximum cost per unit (comdition 3).

4) That the department would be responsible for a system of
checking the accounts of the board to ensure that the minimum
standards have becn met by every board.

5) That agreement by the department and the boards was
reached, that joint responsibility was nceded to ensure the
operation of every agreement reached by the Department and the

Boards Association. (A.J.H.R. EFl, 1958).

However the outcome was still monitored and controlled by
the central department even though the aim was to allow the
boards authority, provided that they proved that they could shoulder
the extra responsibilities. Ellis (1950) writing at a time when
the disadvantages of centralisation were beginning to become well
documented, suggested that complete decentralisation was a process
that normally had to undergo five stuges of re-organisation. Stage
1 consisted of the establishment of an enquiry office, or collection
agency, and gradual transfer of powers took place until the
severing of a complete regional slice of the department's work and
its transfer to district control, subject only to high-level policy

decisions, took place. (Stage 5).

Evidence points to a gradual and almost painstaking movement
towards decentralisation. The same process applies today as

regional and local offices slowly assume their responsibilities.
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The conclusion that follows, is that decentralisation is achieved at
a controlled and ordered pace, as the central authoritics seem

to reluctantly release their authority and responsibilities.
However, the conclusion of Chapter 3 shows that between the time
periods, movement towards centralisation takes place over four

time periods (1870, 1890, 1914 and 1947) and that the decrease in
the total index from 1947 to 1978 shows a rapid drop in total

index value. (Figure 6).

This would discount any idea that the rate of decentralisation
is slower than centralisation. The gradual build up in total
index value indicates that the process of centralisation in New
Zealand Education Administration has taken eighty years and that the
process of decentralisation has only begun relatively recently,
yet has made significant progress. ‘This trend scems to indicate
that more decentralisation will occur as policies advocate more

local control of education.

It would seem, however, that despite planned structural
decentralisation, the department will still maintain vigilant
control over the final decision-making process. Examples here
prove that in some cases the presence of the central department
creates friction and tension between newly formed offices and the
central department. Auckland Education board in this case, is an
example because of the size and importance of its hinterland.
This is one reason why, in 1948 the departmentof education set
up its own board office to deal with applications for grants from

the Auckland Education Board, and from post-primary boards in the
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district. Ellis (1950) saw this as 'real decentralisation' and

the end product of a series of stages towards this goal.

Complete devolution of power did not happen and problems
occurred, especially in the relationships between the department
in Wellington and the education board in Auckland and the position
of the intermediary Regional Office. Problems existed for the
Board as it was never certain whether its representation to the
department was being clearly and forcibly relayed by the

Regional Office.

Furthermore all adjustments and further queries from
Wellington would have to be communicated through the Auckland
Office and this procedure obviously would waste time and provide
delays and irritations. Therefore a positive plan to decentralise
the work load (pscudo-centralisation) has led in some cases to a
situation where the Auckland Education Board is forced to confer
with the Auckland Regional Office when it is aware that all major
policy decisions are made in the central department, to which the
board had more direct and effective access prior to 1948

(Cumming, 1959; McCarthy, 1961).

The conclusions of Chapters 2 and 4 help in deciding
whether or not the policy proposals will be effective judging from
the spatial and economic aspects of the education board systems.
They are limited conclusions drawn from a wide set of techniques
that could be employed to measure various aspects of efficiency

within organisations.
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The Index of Efficiency monitored the relationship between
cumulative distances from an optimum centre (Fipure 3) and the
actual centre. The smaller the difference, the more efficient the
system in regard to the cumulative distance between the adminis-

trative centre and the schools.

For the most recent time period (Table 3) several anomolies
occur. First of all, Auckland, which is in the process of
dividing into Northland and Auckluand, displays a low 'E' index
(.640) which indicates that the division will enhance spatial
efficiency. Hawkes Bay has a high 'E' Index, despite the
isolation of the schools now administercd by the Gisborne/LEast
Coast office. Therefore a change has already tuken place within
the Hawkes Bay education district that has a high 'E' Index.
Other areas that were considered by the 1964 Commission on
Boundaries to need re-organisation, were South Auckland (.742)
and Canterbury (.786), cuach having relatively low 'E' Indices.
Southland also had a low index (.640);the optimum centre being
well inland. The same circumstances occurred for Otago (.758).
Wellington's situation showed a high 'E' Index (.876) with the
optimum centre placed to the north-east; therefore spatially,
it still makes sense to incorporate Marlborough with Wellington.
To combine it with Nelson (.826), would displace the relatively
efficient site of Wellington as the administrative centre for the
Wellington Education District. Also Nelson's spatial efficiency
would be considerably reduced if Marlborough combined with Nelson
despite the fact that Nelson's position economically is weak as it

operates on a relatively small scale,
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The 'E' Indices arc independent of scale and cannot take into
account the size of the education district. Economies of scale
studies view the concept of efficiency from another viewpoint.

It was noted that economies of scale exist for the total grant
allocated to the boards of education as well as for the inclusive
grants for maintenance and administration. As well as economies
of scale existing, the data displayed a division between the
larger boards (South Auckland, Auckland, Wellington and
Canterbury) and the remainder. [Lconomically the evidence points
to more cfficiency within the larger boards. However with
'administration expenses', Auckland was in a position that

indicated a diseconomy of scale.

The luarger bourds supported larger schools that were
relatively more economic to operate, this therefore being a
significant factor in the outcome of the 'economies of scale!
study. The smaller the cducation hoard, the smaller the size
of school it administered. Therefore the economies of scale
achieved by the larger boards is to some extent achieved through
the running of large schools which are considered by some to be

a disadvantageous feature of modern education.

In the light of empirical cvidence concerning spatial
efficiency and economies of scale, it appears that spatial
evidence basically enhances the idea that smaller areas are
more compact (The Moment of Inertia Index calculated over four
time periods, suggested that compactability was inversely

related to unit size, and that the larger the number of
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districts and the smaller the size of the board, the more compact
the system would be). But the 'E' Indices being independent of
scale, do show increasing efficiency with the reduction of the

number of education districts from the period 1913 to 1978.

The 'E' Indices agree with the cconomies of scale study,
that suggest that the larger education districts show economies of
scale, and that the limit to which this process will occur would
be approximately 130,000 pupils - just below the present size of
the Auckland Board. Therefore subdivision would only lead to more
expensc. This conclusion was supported by the positive relation-
ship between organisation size and administrative ratio showing a
democratic rather than authoritarian type of organisation. A
democratic organisation shows a considerable amount of 'control
loss ' and this could indicate a loss of administrative efficiency.
Therefore smaller boards gencerally ure not as susceptible to control
loss and thus can be considered more efficient. Auckland, however,
again shows up as beginning to display a lower than expected
Administrative Ratio and thus begins to 'level out' the positive

relationship.

A basic polarisation of conclusions between the indices of
compactability that advocate smaller administrative areas and the
'E' Indices, and economic measures that support the idea of large
areas being more efficient, highlights the complexity in trying to
assess 'efficiency' of an organisation. Firstly the concept has
many variables some of which have been touched upon here. Other
areas of analysis could include further work on the optimum

placement of administrative centres and boundaries, (Abler et al
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1971; Hirst, 1972; Teitz, 1968; White, 1979) and queueing theory
(Panico, 1969, Newell, 1971). Within the techniques employed in
this study, we have tried to contain the complexities of social,
economic, political, and physical environment, into a set of
discrete boxes (Massam, 1972) and then relate them to educational
administration, whose aims and objectives do not entirely relate
to the criteria and assumptions that lie behind the techniques

employed.

For example the Department of Education is awarce of the
fact the decentralised offices are going to cost more to staff
and run, and that the whole process of decentralisation will
inevitably lead to increased administrative costs, It would be
interesting to know how far policy-makers hide behind the concept
that education should not be entirely dictated to by cost-benefit
analysis:

the words efficiency, and ecconomy, have a cold
mechanical ring about them and they are more properly
associated with commercial enterprise. While these
are of course, of considerable importance in
cducation, our administration must always recognise
that the whole purpose of their organisation is to
provide the best possible conditions and circum-
stances in which teachers may teach, and high
levels of efficiency and economy are valueless

i1f this purpose is inadequately understood.

{Page, 1976, 212).

Already statements from the department explain that
resources are becoming scarce and that administration should begin
to be aware of the concept of opportunity-cost. This means that
as well as thinking of improvements only in terms of incremental
additions, we must be prepared to review critically our existing

e

commitments to use of human and other resources. (Renwick, 1978, 5)
N
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Competition for resources has alrecady been stated as a central-
ising force, but it is also interesting to note, that co-ordination
is also a centralising force, and that decentralisation seems to
be linked with reorganisation to a more unified district council.

It is not surprising that only in Southland and to a limited extent,
Northland, have the boards shown any inclination towards unified
district councils. Apart from being an abrupt change from past
tradition and present practice, there is an unknown factor which
will lead many to feel such a change would be a leap in the dark
with the method of electing the council. (Nordmeyer, 1974).
Although there has been substantial movement in ideology towards
decentralisation, it seems that to combine decentralisation with
increasing co-ordination, will only in the long run give way to
controlled authority and central ideologies. Combine this with
the present competition for resources and the future of the
welfare and social benefits of decentralisation might be in

question.

Although an increasing amount of financial responsibility is
being devolved upon local and district authorities, local author-
ities do not have the final responsibility for incurring expenditure
on education. Unless one is able to give away complete financial
authority, in some cases, real decentralisation is meaningless.
Therefore, on&acentral government attained the reins of financial
power from the boards, true decentralisation of administration
could not occur, but with more efficient local administrators and
more widely adopted techniques in financial management, there is
still room to enable more local and district policy making and

authority.
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