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ABSTRACT

e
e

This study/éttempts to determine the degree of simi1arity
.betweeh ["ax Weoer S mode] of bureaucracy and an 1ndependent1y
deve?oped model of pub11c schools. Weber's ideally vnwca] model is
Laken from the Hendersor and Parsons franslatior cf ”/r+schaff und
C@sezzschafz and\the model of pub]1c schoo]s, wh1ch 15 a]so presehted
in the ﬁormat of an, 1dea1 ~type, is deve]oped by contrasL1ng pub11c
and other types of s hoo] The ana]ys1s of congraenc} between the ‘
;models~1s conducted with reference to the characteristic features of
‘organizatiohs commbn]y\identified in the_]i;eraturen. (

AT houch ﬁheﬁe would appear to be z relatively high degree
of sfmflarity betuzan the\models With regarc to the t}pe of environ-
mznts 1in whioh they are‘1§%a§ed; and the manner in.hhich:goa1s.are.
Specified?andproductsdefi:ed,agreement Was'not fouhd_in,the
éharacter{stﬁc manner in whiici authority isfexercisedf work is done

3?Frelat1onsh1ps are structured in bureaucracies and pubT1C~schools

'Whereas the system of ordek énd the exercise of author1ty in bureau-

crao]es is portrayed by weber s:be1ng based on pr1nc1p1es of
1nte1]ectua1 rat1ona]1ty codified in a formally 1egas]a1ec S omutually
agreed manner, other kinds 'of avthe T s uding ;eber S traditiona]

1

s chaviseet o wpas, would appear to be 1mportant in pubiwc schools.

Similarly the structure of public choo]s wou]d seem to be more
‘cellular’ than hierarchical and the core technology of classroom
teaching wou]d-apoear to.be based on experiential rather than intellec-

‘tually rational knowledge. However, the structure, technology\and

iv



L 3

syste&s of order evident in the school systems and statewide schoo]ing
structures within wﬁidh pubiic schoo]§ are embedded would seem tb'be
mu;h more congruén; %p the Dureaucratic modei.

Méjor conclusions of the%stﬁdy are that Weber's model of
, bureaucracy would not appear to provide a valid guide for the
concéptua]izatiqn of pub]ic\schools. .Nonethe]ess, Weber's approacii to
organizational analysiséwés found fo\éffer much insight into the nature
of okganjzafibns in generé] and schools n par.icular. Several aspects
~of public schoois were also found fo be redsonably congruent to-
Vweber's models of fraditiona? and charismatic organizations and these

D

could holid promise in further attempts to accurately model the organi-

zational nature o7 public schools.
The study concludes by outlining a number of directions
- /

for futurs ~szarch aid theory developmenp!in this area.

\
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Cﬁapter One
- INTRODUCTION TO THE STUDY

The fact that the school is a complex organization ... renders
some of its probiems much 1ike those of a military unit,
industrial organization or a government agency. .

- - Robert Owens -

Most attempts to construct (theories of organizations) have
tended to take both the definition of organization to be uced
and the theorétical perspective as non-problematic. -

-David Silverman

This is a,diEEEYtation on the bureahcra?jc nature of public
schod]s. Max Weber's (1947) writings are used as the major .eferent
for«the‘construct of bureaucratic organization, and an ideal-type
model is used to conCEptualiEe pUb]ic schools. Insight into public

/"/- )
schools is sought through’juxtaposing'thesé two constructs. The first

\3\section of this intrbduction sketches the major aspects of the current

literature that prompted the study, and provides an introduction to
the research problem. This is followed by an'éxpositioh of the con-

ceptual framework and research design adopted.

PROLEGOMENON

/‘/; '

,/'

Three concerns prompted this study: the first relates to the

established manner of seeking insight into schools in the discipline o

1 Sources for all.chapter epigrqphs are given in the reference section..
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of educational administration; the second to the fashion in which
Weber's notes on bureaucracy are commonly utilized ih the literature.
The final concern stems from what has been identified as a crisis of

confidence in the established disciplinary paradigm.

Understanding Schools

The logic-in-use in the discipline of educatidnal administra-

t10n soc1a]1zes scholars and students into v1ew1ng scﬁoq]s as organi-

T
zations. Administration is v1ewed primarily as a proce§s which occurs
N\

‘within, and is central to, the establishment and workilng bf\ﬁhese

L ‘ . \\.\\-./
social systems. Hence, a knowledge of the nature of organizations is

———

taken as an essential element in the training of adminiistrators and ‘
'in the improvement of administrative action.. In Greenifield's (1974:1)

words, the discipline "has 12aned heavily on the belief that a

general science of organizations has prov%ded the needkd theoretical
uﬁderpinnings." However, one of the more conspicuous #eathres of the
Titerature associated with the study of organizations“is the lack of

a general theory (Champion, 1975;'Mouzelis,'1968; Silvé;man, 1970).

- Inquiry rests oh a set of organjzationa] models, “midd]é-range" theofies
and an almost implicit recognition of a set of featgres taken to be
characteristic of a¥l\g£g§nizations. »

Most surveys of the'literature that attempt to cataTogue the
organizatioha] models available do not agree with one éndther Some
(Perrow, 1972) concentrate on 1dent1fy1ng a few part1cu1ar emphases
by compounding nnde]s that are identified as discrete constructs by ‘
other'survey1sts (Rice and B1shoprick, 1971; Champion, 1975; Tosi, 1975).

- One exception to this is the general recognition accorded to the
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systems qnp bufeaucratic models. These gppear as the most widely
émp]oyed conceptualizations of organizations, so much so that the terms
"bureaucracy"” anéy"open system" are occasiona]fy used as synonyms'fof
"organization." Diffefent surveyists define bureaucracy in different
ways and it is possible to identifyvsets of both~empirical]y and
conceptually derived models (Hall, 1972:66-72). Nonetheless, it is
quite evident that Weber's account of bureaucracy has the status qf
”an exemplar that has exerted congiderable'influence on subséqueqﬁ/
theorists (Banks, 1976:191; Hodgkinson, 1978:29). Although thexf;v
concept of orgipizations finds wide usage in the Study of edﬁcatidnéi
administrationf there has been a lack of sustained investigation into
schoolé as organizations (Gross, 1956;64; Bidwe]]; 1965:972; Banks, e
1968:13; 1976:190; Hoyle, 1965; 1969;"1973; Qavis, 1973; Erickéon, 1975).
What appears to have happened is that theoriéis and reééarchers have
concentrated on the generalized construct of oégdﬁizations rather than
" on seeking to understand the nature of schools per se.‘ Deductive
and hypothetical reasoning hasvproceeded from models of qrganizations
to schoo1$. rOne consequence of this is that the bfesent disciplinary
literature is bereft of a recognized model or theory of schools as a
particular form of Sociallphenomenon. Thus, considerat{oné of the
'organizational nature of schools ha&e relied he@@i]y,on two dominant .
que]s: bureaucracy and systems thebryb(Griffiths,,1977:1). It is a.
rare text in educational administrétion_that.does not devote space to
. a treatment o% schools thkough'thesgﬁmodels, the connbn approachf ﬁ
being in accord with the emphasis noted above: the properﬁies of a

bureaucracy and/or an open system are outlined and then represented. as



describing tne organizational'nature of schoo]s (Owens, 1970;
Morphet, Johns and Reller, 1974; Gue, 1977; _Hanson, 1979)
| The not1on that schools can be conceptua11zed as organ1zat1ons
) is’acceptedv1nnthws study, but the assumption that any generalized
tmode] of organizations can be taken as representing'public schools
is seen as demandtng critica] appraisal. Given that tneibureaucratic
.mode1 has found particu}ar]y widespread use and that Weber's writings'.
- on this fdrm of organiiation have exerted considerab]e inf]uence,
then the question pursued in this study is whether this medel can
accomnodate the particular organizatidna]'nature of schools. The
position taken'is that such Justification can only be legitimately
estab11shed through. a d1rect consideration of the nature of schools
themse]ves: and the ability of Weber S mode] to acconnndate th1s
The point is s1m11ar to that made by Silverman (1970 190)' to date,

7

the-def1n1t1on and nature of schoo]s has been taken .as non- prob]emat1c

But, unless 1t can be demonstrated that any part1cu]ar model of organw-\

//zat1ons has d1rect relevance to the organ1zat1ona] character of schoo]s
then the use of such models in conceptua] and empirical inquiry

|
remains open to quest1on o

The Weberian Model

The prom1nence of Weber's ideal - type mode] of bureaucracy in

the study of organ1zat1ons has been a]]uded to, as has its w1de-, .

~ spread use in the textual and research 11terature.t“Katz'(1964:431)*

‘has'offered an extreme but not unjustified statement of this impact
by observ1ng that "It is probab]y fair to say that recent soc1o]og1ca1.

theor1es of complex organ1zat1ons are a series of footnotes to Weber“}

i



and Hoyle (1976:5) has recently voiced”an almost exactly similar
opinion.  However, there is evidence in the literature that Weber's
writings may not have received the detailed attention they would

appear to demand. One indication of this is a tendency for some

surveyists to present Weber's model as part.of the "classical" ‘liter-
ature (Etzioni, 1964; Rice and Bishoprick, 1971; Hansdn, 1979). This
implies that the model is outmoded and its relevance sﬁpplanted by
more modern conceptualizations. Another is the reliance that is
commonly placed on abbreviated reconstructions of Weber's original
reformulation, such as those offered by Blau (1965),°Hq11'(1963),
Presthus (1962) and Merton (1957). Owens (1970) for example, employs
Presthus’ (}9625 reconstruction and Hanson (1979).rests his analysis
on Merton's (1957) formulation. This reliance on secondary sources
-would not be objectionable if thé& were constantly identified as
modérn interpretations, but this is frequently not the case, there

) bejng a distinct tendency to presént these reflections of wgbegjsykj;ﬁ
" writings as coﬁstituting the‘“weberianﬁmode].“ -

" This defines the second concern addressed in this stuqy:'

e !

given the centrality of Weber's account of buﬁgaﬁéfacy in the organi-
zational analysis of schools, it would seem desirable that a detailed
analysis of the bureaucratic nature of schools should take much fuller

~-account of this model than would appear to have been the case to date.

The Paradigm Crisis

The established paradigm in educational ‘administration has
been roughly outlined above. It is grounded in what is primarily a

A

Q



structural-functionalist approach to understanding social reality,
rests heavily on the pursuit and enshrinement of “theory" and is
bolstered by'research techniques that have tended to rely on the
teéting of hypotheses through the statistical analysis of survey aata.
The major khow]edge-in—use rests heavily on many theories, models and
constructs, which have been adapted‘from the broader fields of
organizational, administrafive and sociological study. Major
constituent elements are recognized by Griffiths (1977:1) as "the
Get;e]s—Guba,socia] systems model, role theory, decision theory,
bureaucracy and systéms theory." Over the past half decade, the
validity of this apprdach has-been the subject of. extensive debate
(Greenfield, 1974;. 1975; Hills, 1974; Gr1ff1ths, 1975; 1977; Crane
-and walker, 1976; Hodgkinson, 1978 Deblois, 1978) Th1s has. led

not to an abandonment of the established paradigm, but to a more open
approach towards know]edge_seeking and validation and would appear to
be encouraging a period of review, appraisal and disciplinary intro-
sbection (Culbertson, 1978; Ha]pin and Hayes, 1977). Two aspects of
the estab]1shed paradigm that have come under rev1ew are the estab11shed
conceptions of bureaucracy (Griffiths, 1977 7-8) and the lack of |
o détai]ed‘attenfion paid to the organizatidnal nature of schocls (Erick-
son,1975; Kelsey, 1976). Hence not only does this aﬁﬁéay to be a

- suitable time for a study based,oh‘the concerns outlined above, it‘
would a]sb éeem that a reappr;iéa] of the relevance of the Weberian
mode] in seeking insight into schools is necessary. This is so because
"there is a ‘possibility that should a péfadigm shift occur in the

discip]ine, then the eXtant set of assumptions and knowledge will



1ikely become fossilized in their present form. The tenor of present
opinion is reflected by Griffiths' (1977:7) observation to the effect
tﬁat “the concept of a single bureaucratic type is no longer useful,
since bureaucracy takes different forms in different settings."
Little disputation of this is possible, but Griffiths' observation
isAbased on the recognition of various statistically based npdé]s of
bureaucracy which have theiri%eritage in Weber's original writings.
Furthermore, the idea of contingent types of.bureaucracy once more
brings the nature of particular organizations to the fore. Nonetheless,
the direction of the recent speculative literature leads away from the
Weberian mode]._’That'this should happen without-a dfrect in-depth

attempt to relate Weber's thoughts on bureaucracy to schools would

seem unfortunate.

Summary

| - This study gainﬁ_fts jmpétus, justifjtation‘and sfgnificance
from the lack of direct attention paid'to the'oréanizational'nafufe‘
of schoo]s and the genera] re]1ance on their descr1pt1on and. ana]ys1s“
through abbrev1ated reconstruct1ons of Weber s model of bureaucracy
An'attempt to examine detailed conceptualizations of both of these
"construcfs is, given the present paradigmati§ uncertainty in the

~ discipline,.seen as both timely and appropriate.

THE PROBLEM ~ *

This sectien presents a formal statement of ‘the research

. prob]em formulated to a1d in dea11ng with the maJor concerns
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outlined above. The formal statement is augmented and delimitations

and major assumptions made in the imTediate1y following outline of.

the conceptual framework adopted for the study. Sub-problems and

Q .
the approach taken to resolve these are presented in the subsequent

account

of the research design.

The Problem

~To critically discuss the congruency between a model of

the organizational nature of public schools and Max
Weber's writings on bureaucratic forms of organization.

THE CONCEPTUAL FRAMEWORK

Delimitations

implied

Three immediate delimitations of the extent of the étudy are

in the’ problem as sﬁatéd. - These are as follows.

1. The study is delimited to an analysis of the bureaucratic

nature of a model of public schools. Such schools are

understood as being those that are publicly funded, child-

~enrolling schools, governed by bodies representative of

the residents in the areas served.

bl

2. The study is also delimited to an analysis of the nature
of the bureaucratic form of organization as this is outlined
in the writings of Max Weber.

3. 'The study is-also delimited to a conceptual analysis of
the congruency between the model of pub11c schools and
the model of Neber1an bureaucracy.



The import of the last de]imitatidn/s;dted above and a number
of methodological implications may be understood through an outline -
of the epistemology underlying the study. This is adapted from
Kenneth Bou]diné's (1966) consideration of valid knowledge prbduction

in the social sciences as given in his Brown and Haley lectures.

An Approach to Knowledge

Boulding (1966:5-77) maintains that "knowledge in the broad
sense of information structures and improbabie arrangements of things"
may be of three general types: folk, literary and sciehtific. Folk
‘knowledge is that produce& and accumulated in the "ordiqany business
of Tife." Literary knowledge fé_that which is recorded in some form
and scientific knﬁwledge ié that which is ﬁroduced through careful
and refined observation and testing. None of these three types of -
knowledge is 'seen as inherently superior to either of the others; each

.embodying certain advantages and limitations and ea ” being suited to
a particular purbose.' | o

- Literary knowledge hés the advantageous properties of wide

communicability and dissemination which allow for extensionvqcross

"~ time and cultures and for accumulationf Its major fau]f is Whét

- Boulding (1966:11) terms "authoritative superstition”, that is, the
nofbrious authority of the written/word which often seems to be com-
pounded in the éase of literary an;:edge of ancient lineage. If |

any knowledge recorded in some decipherable form is literary knowledge,

then both folk-literary and scientific-literary knowledge may be dis-_

tinguished, .the differencé‘between these two forms resting on the

actual process used’to generate the knowledge recorded.

-
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Knowledge production. Folk and scientific knowledge are

‘ presented as being generated through d1fferent but s1m11ar processes
Common to both is the initial formu]at1on of an 1mage and the sub-
sequent test1ng of this image against whatever it purports to represent.

Images are prooucts of human imagination and can exist»fu11y
on]} in the minds of individuals. In Bou]ding's scheme, images are
- the fundamental stuff of knowledge and are picsumably formed throughl
tneﬂorganization of percepts.and the creativity of the self-conscious
mind. In literate societies, then, individual comprehension of
literary knowledge.ni11 also influence image formation. Once formed,
an image is considered to provide understanding and may oe used to -
-guide action. However, an image may oe valid or invalid. Valid
images constitute "truth" and validity is established by tésting the
image in some fashion. If an image proves to be inadequate, -then it
may be abandoned.orntmutated" to more closely approximate reality.

In the case of scientific knowledge, two additiona] refinements
are added to the basic image formation - congruency testing processf
in the first place, the original image'is considered unsuitable for
careful validation, thus it is operationalized by being cast into the
form of a model. Boulcing (1966:12) suggests that such models allow
‘for "mathematical and logical inferente" which can provide precise
predictions of future states. In this usage,fthe term model ‘is
synonymous with "theory" 1n that it is a ref1ned conceptua]1zat10n .

from wh1ch hypotheses may be der1ved by 1og1ca] or mathemat1ca1

PR

-“deductlon However, MacIver and. Ho]daway (1966) out11ne many various

) ’k1nds of mode]s and the d1st1nctwon between models and theor1es is one
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often made in,tne literature. Thus, in the adaptation of Boudling's
'{epistemo]ogy used here, mOdeTs which are not theories, that is-to say
nnde]s which are not deve]oped to a stage where hypotheses may be
deve]oped ‘are also comsidered to form part of the scientific knowiedge
' product1on process. 'The essential point is that whereas folk images

may remain in non-developed form in the minds of 1nd1v1duals, 1mages

that are deve]oped in the pursuit of sc1ent1f1c knowledge are cast ’__-{'"

‘into - some re]at1ve]y unamblguous commun1cab1etform., This may beva
diagram, a written account, a mathematical statement, a computer |
program or some other form of literary knowledge. In the~productiqn
- of scientific knowledge, it is models or inferences from models that -
are tested. |

The second difference between folk and scientific knowledge
producfion lies in the method.ofytesting congruency. Folk images are
tested through direct experieﬁ&e,‘ Scientific models'are tested
through an indirect medium which norma]]y.requireé the development of
specialized instrumentation,.and which may require the creation of an
“artific1&11y simplified system in which the inf1uenie/of;extraneous
variables can be removed or controlled. Instrumentation need not
take the form of hardware. Questionnaires, .check lists, observation

+

as 1nstances of sc1ent1f1c 1nstrumentat1on Such th1ngs perform

;’i'f similar. funct1ons to fe1escopes m1croscopes and cyclotrons in ‘that’

-

they augment human percept1on and a]low for spec1a11zed data - col]ect1on

- and measurement. S

schedules, taxonomies and statist%ca] brocedures can a11 be considered

i
\
\
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AN

An Oyerview
‘.__Boulding‘s view of*prodocihg valid scientific knowledge bears
a'simf1arity“to that -advanced by Karl Popper (1972a; 1972b). Popper
is associated with an ep1stemology in which the accumu]at1on or
valid knowledge is enhanced by seek1ng to frame hyootheses of such
precision that they can, through suitab]e measurement, be refuted
and thus error e]1m1nated Popper'(1972a:121) offers a ?ormu]ation:
of the principle: 'f | - C
- | R EE—D-P, |
where P1 is the Tniéia1 orob]em, TS the tentative solutions, EE the
detected error that s "then e]1m1nated to produce P 2, the revised

or mutatedmodel. This is not a s1ngle cycle process, and in a later

TS

formulation, Popper (1972b:243) allows for the emergence of TSl,

2’
TSn,‘and, of course, Pl’ 52, - 'Pn statea. '
The'views of Popper anthoulding can be.me]ded as shown in
Figure 1:1. This figure showe that-it is models, inferences from or
selected facets of model, that are tested in the development of
scientific khow]edge. " However, Figure 1:1 preeents a straightforward

representation of the process and cons1derab1e room for- var1ant

procedures must be imagined to exist.

i
/

. Images and Models of Schoo]s

Educat1ona1 adm1n1strators concerned w1th po]1cy and dec1s1on
mak1ng w11] presumably be 1nf1uenced by the1r genera] knowledge of
_schoo]s dnd the1r understand1ng of each part1cu1ar s1tuat1on “In
_uaccordanfe w1th the conceptual framework adopted here adm1n1strators

' /’ v k SR

|
|
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1 OQRIGINAL IMAGE

z o QPERATIONAL MODEL

‘inferences Trom or selectes. .
aspects of ne moar} o

3 . (DEVELQPMENT OF INSTRUMENTATION)

, ‘ R 3 TESTS FOR CONGRUENCY

4
] T
s -
Model and image . : | Image and/or mocel
accepted as . - lmutated and i
‘valid contingent on : S process r_eoea:ayc!.,
successful replication ' )

FIGURE [:1

BOULOING-POPPERIAN SCHEME OF
SCIENTIFIC KNOWLEDGE PRODUCTION

will gain knowTedge about schools as'a‘fesu]t of general experience,
reading in the literature or participation in thefdeveiopment of

scientific models. Knowledge gained from decoding literary knowledge [

pvad

may have had its original genesis through either a folk or a scientific

>

v'prﬁcess,_bgt;;regardiess of its original means of production, literary
knowledge about schools Caﬁnot‘fbrm a basis for individual decisions
for.a;tibns 9ﬁti1iit fs éeF¢éerd;and interpreted by a reader. Hence,
there~is.rpom for error, for misinterpretation, in the translation of

’
’
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l.‘
literary knowledge into personal comprehension. This w111 be so even

in the case of scientific mode1s espec1a11y if the model does not -
.take the form of a r1g1d1y specified theory, or if it is not presented
in unambiguous terms such as could be provided by a mathematical
express1on. It 1s within th1s context that 1mages and models of
schools and of other social phenomena that are considered to have
congruency to schools are cons1dered to 1nf]uence the actions, per- -

ceptions and pred1spos1t1ons of educat1ona1 admwnxstrators

Two s1tuat1ons are outlined in Figure 1:2. Case 1 is as
desoribed.' An image of schools is cast into the form of a scientific
model and appears in the ]1terature. This may or may not be subject
to congruency testing. Administrators are likely to apprehend the
nnde] and form their~persona1 understandings and images. These may '
then exert some influence on the act1ons or percept1ons of these
. adm1n1strators 1n the1r dea]1ngs ‘with schoo]s, especxa]]y 1f d1rect
exper1ence suggests that the1r understand1ng of the model is valid.-
In Case 2, schoo]s are cons1dered as organizations, and a mode] of
organ1zat1ons appears as an influence on adm1n1strator act1ons and
- Perceptions concerning schools. In both of these cases, the asterisks
\ mark a stage 1n the process in which the 1nf1uence of graduate
:seminars and other educational exper1ences may affect the process
| As will be better demonstrated 1n the subsequent chapter
iCase 1 in Figure 1 2 1s not particularly ev1dent in the 11terature |
,rA]though 1t must be assumed that adm1n1strators and analysts re]y
heav11y oh 1mage€ of schools in conceptua]1z1ng the1r organ1zat1ona1
-nature, there 1st]1tt1e evidence thut‘an attempt has been made to

N S |

\; s

St
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TWO CASES OF CONCEPTUALIZATIONS OF PHENOMENA
INFLUENCING - ADMINISTRATOR ACTION

hY

augment this essentially folk knowledge process throhgh the prédﬂction

-of"operatipnal models of schools.

App]ication.to the Study

In Figure 1:3 bureaucracies and schools are shown as being.
similar phenomena, although the degree 6f similarity remains unknown,

and both are assumed to_bevorganiZations. It is also assuméﬁ
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that va]id,knowledge ofﬁanytoné of these phenomena will have some
re]evancé;in understgnding fhe other. Various models éf each of these

phenomeﬁa-are_shown as being developed from the images. - Due to the
.assumption of trahsferability bf'knowledge, ; tesf of.a‘mode] of
bureaucracy could involve a(study of schoals or vice versa. . However,
regard]ess of the dedﬂj, of. va11d1ty established, the models extant
_in the»lfterature néy-become known by administrators (]ines 1, 2 and
3), this process being augmented by educational programs and the

content of text books, seminars and similar translation devices.
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The situation of concern in this etudy‘is the relationship -
between schools (III in Figure 1:3) and models of bureaucracy (B {n
Fiéure 1:3). Models of bUreaﬁcracy are assumed to influence adminis-
trator actions and perceptiohs through lines 2 and 4 1n‘the figure.
There must be a concern, therefofe, with regard to the congruehcy‘
between B (models of bureaucracy) and III (schools). Any investigation
of this congruency can be considered to have“implicatfoné for practiee
as is shown by the manner- in which models may influence administrative
action. “Implieations forefeture ﬁode]'deve]opment and reSearch may
also be expected. The approach adopted to estimate the congruency
' between pub11c schoo]s and weber s conceptua11zat1on of bureaucracy

- 1is out11ned in F1gure 1:4.

PHENGMENAL INSTANCES OF ORGANIZATIONS

. prmmtm— = = = =
o | * BUREAUCRACIES b T SCHOOLS !
[

|
A
{ : _

+

(Weber's writings) (of schools)

O

d> TEST <]
FOR Moael
OEGREE .
. oF
CONCEPTUAL CONGRUENCY

rlGURE l:s

THE APPROACH TO LONGRUENCY TESTING,
ADQPTED [N THE STUDY
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In this figure, the model of bureaucracy to he tested is a

: detai]ed'reconstruction of Weber's conceptua]izatidn,vwhile the model
of schools 1s deve]oped from an exam1nat1on of the 11terature and
the researcher s own folk know]edge The frgure 1]]ustrates that
Weber's notes on hureaucracy, or, more correct]y, this,researcher's
comprehension‘of his writings, proyides the image of bureaucracy,
while the mode] developed from.-this is what is to be subject #o -

congruency testing.

Limitations - |
| The major limitations of this study are mp]%c1t in the fore-
go1ng outllne They centre on the degree of accuracy att;;ned in g
perce1v1ng and modelling the two major referents: Weber's account of
bureaucrat1c forms of organ1zat1on and the organ1zat1ona] nature of
pub11c schoo]s If_nhe va11d1ty of these two model s is accepted, and
the study’ must of necess1ty proceed on the assumpt1on that they are
adequate]y representat1ve then the third major limitations ]1es in-
the method of .comparison. The research problem states that the study
w11].attempt to present a "critical discussion” of the congruEncy
between the tno models. This is understood as conformlng to the type
of research 1dent§f1ed by Eastwood (1975: 81) as "log1ca1-cr1t1ca]- :
conceptua]" rather than the "empricial- stat1s;1ca1 descr1pt1ve"(form
that is stressed in the present construct parad1gm_af§the d1sc1p11ne.
cHOWever a re11ance on conceptua] ana]ys1s does not&;ean that the

ana]ys1s should remain unstructured, and the research design- adopted

seeks to provide a suitable gu1de to ana]ys1s - .

VN

Vd



RESEARCH DESIGN

Whereas a concepfua] framework brovides a medium for
_approaching research questionc, it is the function of a researcho
design to structure and systematize this actirity. To facilitate
the resolution of the research problem, this was brokeh down into

four sub-problems and the research act1v1t1es des1gned to aid in the

resolution of each of these

Sub-prob]ems‘

~ The four sub-problems were:

1. To identify andféurvey the literature related to the
~ organizational nature of schools and Weber's conceptual-
i i ization of bureaucracy.

. To develop and present a model of‘pub11c schoo]s in a
suitable form for analysis.

3. To produce a reasonab]y detailed reconstruction of
weber s original model of bureaucracy

4. To develop a taxonomy of ana]yt1ca1 categor1es that cou]d
serve to aid in the identification of :the organizational
"nature of public schools and as a guide in the cr1t1ca]

. comparison of the-two models. o

The Collection of Data vaffe

)

bcthesi.(1964) model of data waSIUSed asla source for
strhcturing'the research activity. An interpretation of this model
is sketched in Figure 1:5 overleaf. e

As presented in this figure, the model provides’fcr three
- phases of activ1ty, ‘with the know]edge considered and generated by

enquiry fa]]fhg into’ threegth§§a51ngly ref1ned staté% 7 -



20

UNIVERSE OF
POTENTIAL : SELECTED

INFORMATION —% INFoRMATION ——» ~ DATA —» CONCLUSIONS
Phase 1 : Phase 2 Phase 3
FIGURE 1:5

A REPRESENTATION OF COOMBE's
MODEL OF DATA -

Source: Adapted from Coombes (1964:4)

Coombes (1964} notes that:
. the scientist enters each of these three phases in a

creative way in the sense that alternatives are open to him

and his decisions will determine in a significant way the

results that will be obtained from analysis.
As a result of the decisions made at each of these phases, the nature
.. of the knowledge-béing proceéggd changes. Thus, phase 1 is concerned
with what information within the identified universe is,. and what is
not, considered. It is a sé]ecfidn decision that yields a sample of
the possible information. Phase 2 is an intérpretative stage in which
the researcher seeks to describe, label and relate the selécted informa-
tiun.thrbugh the conceptual .framework. Coombes (1964:85) notes that

'this 1nterpre§at§on of - the selected knowledge allows different kinds

of data to be produced:. In this usage, "data" is taken to mean
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knowledge from which information may be generated and conclusions
drawn as a result of phase 3 activities, which seek to identify the
emergent relationships within the data, through the use, where possib]e;

of suitable analytical devices.

Defining the Literature Bases

Four bodies of 1iterary knowledge were recognized aé pertinent
to the study: literary knowledge concerned with the nature. of
(1) .organizations and (2) schools; (3) Max Weber's writings on
bureaucracy. and (4) thé 1iterature of educational administration.

The literature concerning organizations and schools. While

these bodies of literature could be recognized they could not be
easily defined due to thei; unknown size and the degree to which;they
- may be expected to overlap. Because of these unknbwns, the study
attempts to work from a sample of these total universes of'appl{cable
]iterary knoﬁ]edge. ‘These samples were attained by selecting an
Lyarbitrary humber of what were assumed to be widely recognized survey
or exemp]gr works containing literary knowledge about organizations
and scﬁools. Ten works for each of these areas of the literature were
Selected and these are ]isted in Appendix 1. These twenty works were
used as entries into the broader literature bases of which‘they'were
samples. During the course of the study, these ﬁork54'together with
‘the'sourcés cited by their authors, constituted the Amjof bodies of

“literature considered.

The literature of ‘educational administration. The disciplinary
. o~ .

lTiterature was specifiéd through‘fhe criterion that defined the

literature of a discipline as the COntentsbf’the'journals within that .
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discipline. Hence, the literature of educational administration was
~defined as the contents and orks referenced in The Canadian Administrator,
7

Educat onal -dministration Quarterly, he Journal of Zducational

Adninist: tion, and Administratcr’'s .Jotebook ‘brior to 1979.

Weber's nceptualization of bureaucracy. Weber's original

account appears in the unfinished work ¥irtschaft wnd Gesellschaf%
which was published posthumously in 1922. A complete trans]atién of
this work was not available unti] the.Roth and Wittich edition was
published in 1968, hence much of the previous work related to Weber's
) writings oh bureaucfacy is based on the part%a] translations by Gerth
and Mills (1946) and Henderson and Parsons (1947), the most complete
being the latter. Reference was made to all three translations in
attempting to deal with the third sub-problem , but most reliance was
placed on the Hender;on and Parsons veréion; This was a deliberate
choice made on the grounds -of preserving cohtinuit§ with other inter-
pretative and critical works in which this translation is that most
commonly used. Guidﬁnce was also taken from a number‘of conmentaries
. on Weber and his treatment of bureaugracy. These included the (1)
biographical works of Bendix (1960), and honigsheim (1968); (2} the
interpretativeiand ;ritica]lwdrks of Parsons (1947); Merton, Gray,
Hockey and Selvin (1952), Blau (1956),'Mouzelis (1967), Little (1969),
Albrow (1970), Eldridge (1971), Eldridge and Crombie (1972) and
Mommsen (1974); (3) the selections of translated passageé compiled by
Eldridge (1971) and Runciman and Matthews (1978) and (4) Jacques'
(1976) recent extension of some of weber”s~idéas in his 4 General

Theory of Bureaucracy.

& -
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The Model of Public Schools

: Wh11e Weber's conceptualization of bureaucracy is extant in
~the literature, and thus eas11y ava11ab1e for .reconstruction, the

" model of public schpo]s was developed express]y for the study. Thus,
the researcher had tre freedom to cast this mode1 into any suitable
format. The format selected was that of an "ideal-type". This was

~ Justified partly on the grounds that it a]iows for more direct
comparison with Weber's own ideal-type model of bureaucracy, partly
because 1; allows for aspects of Weber's own comparative methodology
to be utilized, and partly because the ideally typical format seems
highly appropriate in attempting to model phenomena as ubiquitous and '
varied as public schools. Weber (1947:103,90) exp]ains that an ideal-
type is "an analytical accentuation of certain elements of reality ...
that is, a pure mental construct, the relationship of_which to the
empirical reality of the immediately given is problematical in every
individual case." He (Weber, 1947:89) notes that ideal-types do not
attempt to represent the "average or approximate" nature of a phenome-
non, thus they are not "conceptua] averages" such as might be obtained
through stat1st1ca11y based enquiry. Neither are they based on a
single empirical instance as a model de&ived-from a case study would
be. Thus, idea]-type hode]s are abstractions from reality in which
selected generic features are exaggerated to a logical extreme so as
to make them clear and subject to subsequent analysis. It follows
that these features appear. in idea]-types in a manner'which will
rarely, if ever, be found in the1r emp1r1ca1 referents. These selected

and exaggerated features are then related in log1ca1 fash1on to present
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a coherent and recognizabTe image. Ide§1-types.are not intenned to be
exhaustive, nor are they meant to include all features of the subject,
- but they are intended to present a clear specification of features of
‘1nterest.. Their va]idity lies in whether or ngt th€ image presented
~appears congruent to the reality portrayed.//}hese particular features
"of—idea1-type models suit them well to accommodatnngvphenomena that
seem to vary greatly along a few empirical d1mens1bns as appear toy
be the case with schoo]s A researcher can concentrate on the feé;uzes
~that do not appear to vary as greatly frbm inStance-to,instance and in
doing this is farced to abstract characteristfcs atxa»high]y general -
izable level. Thie is seen as‘a particulary advantagegus,featnre in
the context of this study. | | |

| ‘However, it requires to be noted that the use of ideal- types
- has been severely cr1t1c1sed by such author1t1es as Parsons (1947 13, )
89), Friedrich (1952) and Selznick (1943; 1948) Neverthe]ess, both#
Eldridge and Cromb1e (1974) and Mouzelis (1968) observe that most

critics fail to take stock of and understand the particular nature of

ideal-types~and2the uses for which Weber intended them.

Organizational Nature .

Psl

The research\problem_directe that_specftic attention be paid
to the'organizationai nature of public schoohs. This embhasis‘fs
based on the assumption that pubtlic schod]s'cOnstitute one fype of
organ1zation while Weber's account of bureaucracy descrwbes a part-
icular form of organization: the intent of the study can thus be

understood as to enquire into the degree that these two manifestations

i
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of a more general phenomenon are in-accord. "Organizational nature"
is thus a fundamenta] concept in this study, for it not only
influences the deve]opmént of the model of public schoo]S-but‘serves

as the major basis

Qr theiaha]ytica] comparison of this model with

that of the moditid Qureaucracy. This aspect of the major probiem

[ * vk
e

was recognized TWZ#le fourth sub-problem which is conéerned with the
development aﬁd application of d!set of analytical categories that .
.coulduguide_the comparative anafysis. Th1§ approach is based on
‘Burns' (1967) accounfiof'the technique of comparatiye study.

Bﬁrns (1967:118),as$erts that:

The object of comparative study is to provide answers to the
question "What is it?" - answers that are more comprehensive,
more meaningful, and, eventually, more useful -than those in
common currency. The procedure of comparative study is to o
-analyze the object of study ... into components and then to s
translate the question "What is 1t?" into two others: "What is
it 1ike?" and "What is it not like?" The reasoning process is
essentially analogical. L

A : .
This is one way of viewing the present research problem which
is priwarily concerned with the question "Are public schools like
Weber's conce@%@a]igation of buréaucracy?“ Burns (1967:127) continyés:

L

The valid guides for comparative studies, it is suggested,
are analytical rather than empirical or methodological. What
" is necessary is the composition of a system of categories by
which research data, the analytical methods applied to the
" data, and findings can be identified; such a system has to be
-reasonably logical, but the criterion of adequacy (serviceabi]ity}i
is its comprehensiveness. > -

Within the conceptual framework adopted for this study, Burns’
nethoqblogy requires that a suitably comprehensivé system of categories
~ which define the naturé of ofganizétions be developed and used to guide
the ana]ysis. This was taken to mean that what was required was a

!
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8
taxonomy of the characteristics of organizations that are generally
recognized in the ]iterafure. Such a taxonomy of characteristic |
features is developed in a later chapter. In constructing the taxonomy,
use was made-of Burns' (1967:128) own criterion of adequacy in that the
set of . character1st1cs was assumed "to distinguish organ1zat1ons from
other 1nst1tut1ons " |

This taxonomy of the cha}actefistic featureS'Of:organizations
wes utilized 1n‘the study to aid in thevrecognition,of the organiza-
tional nature of school and to guide the analysis. F{Bure 1:6.
out11nes its use in the analysis of congruency ~In this figure, each
characteristic is recognized as a s1ng]e facet of organ1zat1ona1
nature. Together these are used to sort and c]ass1fy the features
contained in the ideal-type model of public schdo]s. These facets o
aré,then used as a "template" in ciass{¥ying and juxtaposing the
features specified in the bureaucratic model. The process is essen-
tial1y one of "mapping” the features of one model onto those of the
other through the 1nterpretat1ve medium of the taxonomy of organiza-
tional character1st1cs. This process of "congruency mapp1qg" does
not in itself determine the degree of congruence between the models,
but it does allow for the component elements of each to be compared
within a eonnnn freme of reference which then provides for detailed
discussibn. |

Within the conceﬁtua] frameﬁork, the taxonomy~of organiiations
’has'the status of an 1netrument that provides for systematic and-
control]ed anaIySis. However, no predeterm1ned criteria were esta-

“blished for Judging the degree of agreement within each ana]yt1ca1



Characteristics .‘ Common characteristics Characteristic
included in the of organizations _attributes of
model of 1isted in the taxonoamy " bureaucracy recog-

Public Schools of facets nised by Weber
. ’ and included in the
reconstructions of
his work

Sn > 0n - Bn

© Step 1: Facets of organiza- Step 2: Aspects of both the
tions used to discern the school and bureaucratic
organizational nature of models classified according

schools to the organizational taxonomy

APPLICATIDN OF\ THE TAXONOMY OF ORGANIZATIONAL
CHARACTERISTICS IN THE PROCESS OF
CONGRUENCY MAPPING

FIGURE 1:6

\3

category, beyond the feco@nition of congruence, dissonance or iﬁcon-
gruence‘within chtegorigs. Nonetheless, this system of cardinal
categories does provide for a degree of cdntro]lthat wouid ﬁpt‘ﬁe
possible if the models to be compared were simpiy_p]aced sjdé B} side
and their features commented upon. One additional advantage is that
it allows for the identification of poorly detai]ed areas in the models

and this in itself may be valuable information.

/

An Overview of the Design ‘
' Figure 1:7 relates Coombes' model to the study and serves as

an Out]ine,of the overall research methodology. Phase 1 in this

27
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"DATA" : MODELS AND

KNOHLEDG§ SAMPLE RELATED INFORMATION

A

g Tests
UNIYERSE OF Knowledge bases est

POTENTIAL Mode] conceptual
KNOWLEDGE s of Bureaucracy nruency .
ABOUT '
ORGANIZATIONS -

. BUREAUCRACIES — “ —~—————J» Taxonomies of Organizatfons Conclusims

AND )
SCHOOLS - _ \"
,\ Model of Public School
N .

. . ~ . ~ Search for additional
~ e - 7 information

Phase 1 ‘ Phase 2 - Phase 3

FIGURE 1:7

APPLICATION OF COOMBE'S .
MODEL TO THE STUDY

- figure js shown as producing thé'knowledge‘gampfe from which the data

" were collected. In this case, the 1fterature,bases as defined form
the sample of literary knowledge. Phase 2 involves a cqnsiderationfdr -
these 1fterature bases in which the required models of bureaucracy,
organizational nature and schools are‘iaentified and developed. The
process employed here was essentially that of library reSearch. Source

- WOorks were read add1t1ona] references located and cons1dered and notes
taken. Th1s process was gu1ded by the problem statement, and was
"self-regulating” in that know]edge gained from previously consulted
sources 1nf1uenced the 1nterpretation of those cons1dered later. As
a general rule, the contents of 11terature bases were rev1ewed indep-
endently, w1th base C (the literature of educat1ona1 admin1stration)u
serv1ng as a reég:ence to aid in select1ng part1cu1ar1y pertinent

data. ' °
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The outbut of Phase 2 was the required models of bureaucracy
and schools and the taxonomy .0f organizations, together with a body

of additional data not incorporated "in_the models, but pertinent to

" the problem. In Phase 3, the taxonomy of organizations was used as

an analytical guide in the process of conceptual mapping outlined

above.
" DEVELOPMENT OF THE STUDY

The bulk of the remainder of the study falls into four méjor

" sections. ., The chapter inmediatéTy following this introduction provides

©

- and practice.

‘chapters, which conStituté;the ana]ytiéa] séction of the study.

a review of the related literature. The téxonomy of organizational

facets is developed in a separate chapter, which is followed by the
development of the models of public schools and bureaucracy
respectively. Within the context of the research design, these

chapters present the "data" that are considered in the succeediné

-

V.

The final chapter provides an overview, summarizes major

conclusions, and draws a number of implications- for research, study
CHAPTER® SUMMARY

. This introduction bégah with a short discursive essay which
oui]ined'the three major concerns that prompted this study. These may

be'summdrized_as (1) an apparent lack of focussed attention on the

organizationaf nature of schools; (2) a tendency for the extant

discussions and analysis of Max Weber's account of bureaucracy to

- f
t K
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build from abbreviated reconstructions of his original model; and
(3) a pqssib]e paradigm shift in the di§cﬁp]ine which could well lead
to the abandonment of Weberian bureaucracy as a source of insight into
schools. The subsequent phrasing of the major research problem
directed attentiqn towards the development and comparison of a model
,of public schools and Weberian bureaucracy that would compenséte'for
the apparent weaknesses in the present literature qg@\a]]ow for the
abi]ify of the Weberiam model to accommodate public sﬁhoo]s to be
more fully discussed. o

The method énd techniques to be employed in pursuing these
ijectives were then outlined in sectiohs presenting the conceptual
framework and research design-adopted. The former of these rests on

an adaptation of Boulding's (1966) outline of valid knbw]edge

production. Emphasis was laid on the estimation of congruency

between two differént conceptua]izatTons“of~assumed%y—séﬂﬁ4ar“phenoména.‘”’”

The research design'was developed from a decomposition of the major
research problem into four sub-problems. Coombes' model of data and
Burns',treatise Qh comparative stﬁdy were then used to develop

suitable methodologies to treat these problems. Necessary assumptions

limitations, de]imitatidns.énd definitions were made as appropriate -

in these two sections.



Chapter Two
A REVIEW OF THE‘PERTINENT-LITERATURE

~there has been a cons1derab1e neg]ect of the school
as an organ1zat1on

O]1ve BanKs
INTRODUCTION

The four bodies of literature that are p;fticularly }e]eVant_
to- this study.were fdentified in"the previous chapter. In this
review, no direct attention is paid to Weber's wfitings or to the
chafacteristic features of schools identified in the broader 1itefa-
ture. Specific aims are (1) to review the 1iterature'that considers.
;chools as organizations; (2) to distinguish between several denota-
t¥ons of the term bureaucréty and demonstrate the influence that
Weber's conceptualization has had on the literature; and (3) to review;

the Titerature relating to the study of schools-as bureaucracies.
SCHOOLS AS ORGANIZATIONS

Thefe does not appear to be a substantial Titerature treating
the organizational nature of schools, as is indicated by Olive Banks'
comment quoted above. Recent developments have not encouraged her

\

(Banks., 1976:196) to modify this op1n1on "the study of schools as

31
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organizationsﬁremajns one of the']eaet sati§factory\aspects of the
sociology of education.” 'Most of the works diScussed.hehe provioé
conceptuaiianalyses of schools or constitute surveys of poss{b1e
aoproaches to ana]ysise The works are drawn from the literature of
the sociology of educatﬁon,‘organizationa] theory and edUCationa1
administration. | ’ o | N | -

Survey Works - - T

~

A]thoughfthere has been little authoritative analysis of

the organizational/phopertieé of schoo]s; there has been a steady
/// ' . ’

stream of papers that consider the problems and possibilities

associated with such a. task. Bidwell's (1965; 1977) reviews fall

1ntozthis category, as do those of Hoy]e (19655 1969-'1975). The

original Bidwell survey formed one of the twenty eight chapters in

the. Handbook of Organtzatzons edlted“by James MarCh (1965). . In

this, Bidwell offers what he describes in the 1ater review as a.,

re1at}ve1y cIosedﬁsoc1o techn1ca1 view of schoo]s This inc]udeé

to prov1de a deftntt ve descr1pt1on of schools’ that is aval]ah]e (LN

_ the ]1terature. Two-of B1dwe11‘s conc1us1ons are that schoo]s

P2y

exh1b1t a "structura] 1ooseness" and that they are better character1zed
as tend1ng towards de- bureaucrat1zat1on rather than bureaucrat1zat1on
Despite B1dweH s attempt to concectrate*on schoo]s; the article
evidences a tendency to shift foc 's  rom schools to school systens
which tends to confuse the reader and confound the major conc]us‘jons
B1dwe]1-s"1977) later revnew attempts tovconcentrate more on contex-

tual and technological aspects of schooiétrather-than repeating or
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(
updating the structural emphasis of the earlier paper. ‘Much use 1is
| made’ of hi; "descriptive reconnaissance" (Bidwell and Kasarda, 1975) of
school systems in'Michi@an in his attempts to de§cribe and analyze the
demograéhlc and resource features of school env1ronments but Tlittle
~attempt 1s'made to generallze the f1nd1ngs |
' Hoyle's (1965 1969; 1975) reviews are written from the per-
spect1ve of the Un1ted K1ngdom and are mainly concerned with the
novel potential for 1ns1ght afforded by the developing study of
oﬁgénizat{ons.. He (1965:109—110) identifies avnumber of prob1ems‘a§
iﬁherent in the stﬁdy of schoblkxaé organizatibns, one of which is
that of”accurate definition, ahd’another‘the~se1ection of an appropriate
level for ;nalysisfwhich he sees as involving a choice between tﬁé
classroom, the“principa]'s role, school systems or the broader social
community. His secoﬁd article (Hoy]e, 1969:56) has a greater aura
of certainty but aga1n returns to the question noted above, observing
that "'.; the quest for a genera] theony of administration which can
be applied to educat1ona] organ1zat1ons has not yet paid d1v1dends "
The third paper (Hoyle, 1975) is primari]y a review of recent British:
research. '
ther works that adopt a survey'approach are those of Corwin
(1974) Connin and~Ede1fe1t (1977), Lortie (1977), particulaf'chapters
in the longer surveys of the sociological liter:ture provide. by
Musgrave (1965), Corwin' (1965a), Hutcheon (1975), ¢ 1ks (1969 1976)
and fhe article anthologies of Stubb (1975) and /alko.(1976). For
the most part, these contributions are not particularly remérk;p]e.

RéfErence is commonly mé@e to the sérviceability'of the bureaucratic
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and systems models to guide’ébnceptua]ization and a variety of
research findingé are marshalled to provide insight within these or .
other conceptual frames. Notice is not uncommdh]y taken of aspects\
of schools that are considered to militate against the full app]icat{;;\
of the Weberian exemplar, especially the assumed‘professional or
semi-professional status of teachersf The organizational nature of
schools themse]ves'is, however, generally taken as non-problematic, -
greater attention being paid to the'genera] social context within

which schools exist as cbmmonp]acévagencies ofléocia]ization and

!

education. it

Summary. On the whole, this body of 1iferature tai.es
consisteﬁf notice of the potential of bureéucrétic constructs to
provide for- the conceptua]ization and éné}ysis of schools. Reference
has been previously made to Bwael]vﬁnd Hoyle's fecognition of this
and the trend is maintained in the balance of this literature.
Pavalko (1976:248), for instance, declares in his introduction to
the art1c1es se]ected to prov1de insight - 1nto the organ1zat10na]
nature of schools, that "our concern here is w1th schoo]s as bureau-

cracies.”

Conceptual Analyses

Pride of p]ace in this literature must go to Willard wal]er s
(1961) The Sociology of Teaching, wh1ch was originally published in
. 1932, The bulk-of this work deals with life in schools, and, due

téAthe lack of an appropriate literature during the period in which

-

the book was written, there is a lack of attent1on to the concepts

and models of organ1zat1on wh1ch are so much a part of ‘the contempo-
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fary §cene. Neber'svwork, it will be fémembered, was not generally
available in trans]ation.until after 1946. Nonetheless, Waller's
book has a richness 6f insight that would delight any modern day '
phenomenologist, and the work remains a valuable reference.

The balance of the more recent conceptual ana]yses tend to
édopt the much more familiar structura1-fun&tioné] approaches,.in
which bureaucracy features highly. Bennett (1974) and Musgrave (1968)
both present small volumes analyzing the school as an organization,
taking the educational systém in the British Isles as their point QF
refefence. In Muégrave's\work,'schools are presented as integral
parts of the national system of education within}which analysis
proceeds from the goals of this system through various struétura]
levels to the operation of classrooms. A more concise, intricate
and ‘generalizable analysis is provided by E]boim—Drof (1973), who
identifies an extensive set_of{organizatibﬁgihiharacﬁeristics of
educatigaa] systems in genera]i and by the collection of articles by
Hopper (1971) titled Readings in the-Theory of Educational Systems.
A1l of these works tend to present the broader'ﬁérspective.in‘which
the particuiar nature of schools themselves becomes inevitaﬁ]y
submérged. ” .

The works -of Katz (1964), Carlson (1964), Hasenfeld and
‘English (1974), Dreeben (1968; 1970), Parsons (1975) and Weick (1976)
provide a sharper focus. Katz (1964:928) takes as his purpose’

"the development of analytical devices for the studyvof'whole ’
s;hools as social syStems" end his treatment,is novel insofar as it

I

foresakes the bureaucratic exemplar and seeks,to co)cepiua]iz?
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schools as being characterizéd by relative differencés in the autonomy
of mémbers. Carlson (1964:263) takes a systems view and concentrates
on the "re]atiqnship between an organization (the school) and its
environment.” His analysis deve]opgva four-cell typoiogy of organiza-
“ions on the basis of the degree of client contro] over participation
and organizational control over admission. Public schools fa]ﬁ(fh;o
Type .Y in the classification and are described as "domesticated™
organizations in that the c]iehts (pupils) have 1ittle or no control
over their participation, while the school itself mus t acéept them.
This approach is carried further in the analytical discussion offered
by Hasenfeld and English (1974)'which strives to identifyﬂa class of
organizations.terméd human sérvicé organizations. - This type, which
includes sdhoo]s: is considered to be characterized by six attributes:
(1) raw materials are human beings; (é) goal definitions ake problemat-
“'iéél"éﬁﬁ'ambigﬁoui; (3) thé work process is indetérminan;; (4) staff-
client re]atiohships are core acti#ities; (5) reliance is placed on
professiona] staff; and (6) reliable effectiveness measures are lacking.
Inherent in the recognition of human service organizations is a
suggestjon that this type of prganization is incbngruent with the
Weberian model of bureaucraéy (Hasenfe1d and English, 1975:1);

Thé work of Dreeben (1968; 1970) and Parsons (1975) is
embeddedt?n'the latter's structural-functional theory of social action.
Dreebenfs (1968) earlier work is the mdst extensive (and controversial)
application of the Parsonian perspectfve. He (Dreeben, 1968:8)

"begins by drawing sharp distiﬁction between the structural nature

« of schools and the families from which Tﬁpﬂs initially



come, and then he builds on this and other formal and inherent

aspects of schools to extensively document tQF socialization
function they perform in inculcating the Parsonian norms of

independence, achievement, universalism and specificity; Parsons'
(1975:216-237) major statefent on schools is a fUhetional,analysis
of elementary classrooms: which augments Dreeben's arguments. Parsons

(1975:220-221) identifies four "primary_features" of such classrooms:

/
/

initial equalization of pupils by age, social cl@és and in some
- instances ability; "the imposition of a common Set of tasks"; a

clear distinction between the teacher and pgﬁ%]s; and- a process of

"relatively systematic evaluation® of stude%t achievement. .These

features, argues Parsons, serve to make the classroom a major arena
for compet1t1on between, and thus selection of, students and to
1ncu1cate the norms identified by Dreeben. In h1s more recent The

Nature of Teachzng Sehools and the Work of b‘eachers Dreeben . (1970)

taxonomy of organizational facets used her

presents an- ana]ys1s of schoo?. which is mzre in accord with the
and within the broader

literature. This analys1s considers the env1ronment structure and
technology of schools and has a freshness of perspect1ve which aids
insight. He'(Dreeben, 1970:46) provides several valuable obse?vafions
" which relate to the specific nature of scpools, includjng the

~ following: ] ' | k ‘ o

the pyramidal bureaucratic model represents a gross
d1sfort1on when applied to the achool, despite appearances
to the contrary. The crucial fact about, schools is that they
include two distinct categories of members who are affiliated
with the organization in radically different ways. Principals
... and teachers all represent extensions of a bureaucratic
hierarchy since all are employees of the system and obligated
through employment contracts to carry out system-wide policy.
- Pupils, in contrast, are something akin to clients of the
school or conscripted beneficiaries, to be ‘more exact.



This distinction and the particular status of pupils is

4

one that is accorded considerable significance in later pages of
this study, for although the status ;f school pupﬁ]s has received
atfention in the literature Qnder review, a more éenera] approach
differs from Dreeﬁen's/view by treating pupils a§ raw materials. -
This approach is.barticu}arly evident in the conceptual analyses

offered-by Herriott and Hodgkins (1973:88-96) and Wheeler (1966)

and is implicit in the econemic production function analyses of

schools (Burkhead, et al. 1967; Averch, et al. 1972; Sommers and
Wolfe, 1974; Henderson, et al. 1976).

Corwin (1967) and Weick (1977) confribute“guides for
analysis. The CorWin article embodies much of the material
included in,the chapters of his earlier surVey work (Corwin, 1965a)
which empTOyed a conceptualization of bureaucracy extensively,
but it also advances "a list of the e]ementary properties of |
organizations" (Corwin, 1967:216). This taxonomy (Corwin; 1967:217)

stresses aspects of coordination, authority, recruitment,

commitment and goals and "characteristics of the boundary system."

" These major analytical categories and the sub-categoriesathey

subsume are establi;hed inductively by Corwin from the main body
of his paper in which Tittle exp]iéit attention is paid toithe
Weberian model. The article by Weick (1977) is on a different
order of analysis. His majbr argument concerns the analytica]
potential offereahby the‘consfruct of "loose coupling” which-is
intended to "convey the image that coupled events are responsive

but that each event also preserves its own identity" (Weick, 1977:

'3). His suggestion has been favourably received in the discipline
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~of eduqational administration, being identified by Gri ffiths (1977)
as one Sr’the more promising alternates to the established organiza- |,
tional modeis of bureaucracy and systems thedry. It is, nonetheless,
an exploratory article, and wéitk (1977:16) acknowledges that many
iﬁitia] problems need attention before it may bear fruit, one of
which is the development of inventories of the constituent elements
in schools. In essence, Nefsk's recognition that'thé diséip]ine
presently lacks such an inventory points to the general lack of
models of schools themselves.

A final work of note is Lortie's (1977) Schoolteacher A N
Socmologtcal Study. To a degree, this study inherits and extends
many of the emphases 1nitia11y.established by Waller. Although |
primarily concermmed with teacher sentiments and perceptions, Lorfﬁe
offers many observations on the structural and process aspects of
schools as we]] as an ana]ys1s of their. h1stor1ca1 development. He
lays great stress on the importance of c1assrooms and the ce]]u]ar
stru;ture that they 1mpart to schools, attr1but1ng many of- the
characteristics of teacher role, such as uncertainty with regard to
performance and teacher primacy in final goal setting, to the
1nsular1ty that arises from this pattern

In c]osing, passing reference needs to be made to two bodies
of 11terature of per1phera] 1nterest; The first of these is the
deschoo]ing literature wh1ch has been well reviewed by Lister (1974).
In genera] -this contains 11tt1e of particular note, be1ng pr1mar11y

concerned with presenting general socio]og1ca1 and econonri ¢ perspect1ves

cast into the form of a critical expose. Its importance lies not so
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much in its content but in the way in which it reflects the widespread
interest and concern about the nature of schools. The historical
Titerature has more direct relevance. Tyack (1975) for example, has
presented a discussion of the bureaucratic nature of the common schools
in Oregon in the 1851-1913.period, and Gidney and Lawr (1979) have
recently presented as similar analysis of the common school system in
Upper Canada in the_midd]e decades of the nineteenth century. Both of
these works are valuable in that they illustrate the relevance of the

bureaucratic model in the analysis of early systems of mass schooling.

Conc]uding Comment

Perhaps the major fault with the present ]1terq;ure is not the
Tack of attention paid to schools, but the 11mt ng approaches adopted.
in ana]ys1s "School" seemsjko be taken as an implicitly understood
phenomenon, insight into which is frequently sought through well

established models of organizations, with less attention being

- accorded to the particular nature of schéols themselves.

THE BUREAUCRATIC FORM OF ORGANIZATION

Notions of Bureaucracy

While there can be little doubt that bureaucracy is the most

fundamenta] image of contemporary organizations, it is also one of

the more amb1guous and misunderstood terms in both the scho]ar]y

lexicon and the vernacu/ar,of modern man. Albrow (1970:84-105)

"11sts seven d1st1nct mean1ngs in contemporary usage, and the word wou]d

seem to be emp]oyed by social sc1entists and pundits, polﬂt1c1ans and

pewscasters ‘with a seenﬁng impartiality.



Four somewhat linealy pure denotations require attention at
this time.

The or1gwnar,msage As first coined, the term added to the

typo]oglca] pantheon denoting d1fferent forms. of government @ﬁgﬁh

included democracy, autocracy and ar1¢to&racy Contemporary usagé;yd

-ad,_ .

in this vein restricts the term to identifying government m1n1str1e§

a

and departments staffed by civil servants and charged with 1mp1ementa-

- tion and mon1tor1ng of public po]1cy _ ﬁaw

. The pejorative usage. The commonplace usage of bureaucracy

as denoting officious,'bumb]ing, inefficiency wrapped in reams of

"red tape" has a lineage almost as long as tnatqreferring to the

government connection, and again the heritagé is Europ%an. Its

roots 1iexjn the social commentaries of Bodin, Hobbes and Rousseau
with thefr antipathy towards overly powerful quasi-independent

" state organizations and thus their strong antipathy to rule by
bureaux.‘ Neverthe]ess, the vaulting nationalism that fed the :
military, social and political "reforms" of Napoleon, Bismarck
and Stalfn\spawned and nurtured rule by and through powerful govern-
ment- bureaux. Bureaucracies founded by Bonaparte and éismarck are
still functioning and testify to the implacable ]ongevity of this
form of organization, as well as providing the conceptual justifi:

" cation for the.almost humourous’ incredulity and distrust that under-
lies the perjorative image. Balzac, in his 1836 novel Les Employes
captures the essence of the matter ~

... the state, or if you would like to have it so, La Patrie,
has taken the ptace of the sovereign ... and thus Bureaucracy,
the giant power wielded by pigmies, came into the world. (It

is) organized ... under a constitutional government with a _
natural kindness for mediocrity, a predelicition for categorical

~
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statements, and reports, a government as fussy and meddlesome,
~ in short, as a small shopkeeper's wife. (Albrow, 1970:18)

The European tradition of cynical criticism towards the
organizationa] bui]dinglblock of the modern state, continued in the
works of Kafka, Dostoevski, and more recently So]zhenitsynf The
aimost tongue-in-cheek writings of Parkinson (1971), K%dner (1972)
and Boren (1975)Iboth document and decry this popular image. However,
the bumbling and implacable off1c1ousness denoted in the vermacular
usagerof the term has also prompted scholar]y enquiry into the
dysfunctions and “patholog1es" of bureaucracy and bureaucrats
(Gou}dner, 1952; 1954, 1959; Merton,Q1952; Crozier, 1964).

The Weberian usage. 1In addition to augmentfng ngjitica]”

analysis and piquing alienated cittéenry, the developing phenomenon of
 bureaucracy soon attracted the consideration of social sc1ent1sts, and
especially those interested. in organizational studies. Mos ca (1939),
Marx (1959) and Michels (1911) were all pioneers in the field but pride
of place goes to Max Weber. He approached the study of bureaucracy
within ‘the context of his general interests in history, ecénonncs,
social forms and the legitimation of social action. Monnsenv(1974:2)
notes that Weber was concerned.uith contributing to a "genuine]y
wniversal interpretation of Westemn civilization and of the "un1queness,
‘(E1genort) of its value systems as well as its patterns of human
behavior." It is within this context that his famous 1dea1 type model"
of bureaucracy was developed and presented Hence Neber was not parti-
cu1ar1y interested in the study of organizations per se and his account

of bureaucracy as the particularly modern form of “officialdom”

;_(weber,.1947:332)fconstitutes but a fragment of total writings. That
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~this is so is not immediately apparent in the contemporary literature

of organizational'stUQieé.. Nonetheless, this literature frequently
identifies Weber's mode]«gé a partigcularly coherent and important/
statement on thé ngture of bureaucracies as a type of.organization; and .

5 .
it is this usage that is recognized here. S )

The contemporary specialist usagé._ Recognitiqn of Max Weber's:
conceptualization constitutes one particular usage bf the term bureau-
cracy in the contemborary literature. The ‘other major usage refer-s to
a particular type of organ%iationa] structure. As explained by Hall
(1972:67), this view/Fésts in assuding that WeberL§ conceptualization
pfovides : |

the set of characterstics that, if present in an organization,

wou}d cause.the organization to be characterized as a true

4bureaucracy This formulation allows the analyst to determine

the degree to which an organization is bureaucratized.
The empha;is in the contemporary specialist usage is not, therefore,
on a particular form of orgenization; but on thetquaTity»bf bureau-

atization. Thi§ is commbniy viewed as a mu]ti?dimensional attribute

with ﬁrganizationé evfdencfhg independent variation along each dimension,
Given trat. the appropriate dimensions are specified then it becomes
possible 0 contemplate the measurement and construction’of.structura]
“profiles for particu]ar’organigftions?or sets of organizationé: “... with
six diwnnsioné and a ten point sca]e"'comment Pugh et al. (1964:198)
"ther~ are theoretically a mi]llon poss1b]e prof11es |

This conceptua11zation of bureaucracy as an emp1r1ca11y variable
attribute of org§n1zat1ons has given rise to the qonstruc;jon and

application of instruments to,measure the bureaucratic structure of

organizations by the Aston group (Pugh and Hickson, 1976), Blau and .
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this usage in subsequent}pages, it, and the associated mod&ls, will
" The Influence of the’

‘above find continuing usage in certain sections of the scholarly

Schoenherr (1971), Hage and Aiken (1967) and Hall (1963). Each of
these research thrust;\has led to similar exercises in the study ofj
schools, which have provided a set of empirically based mcde]s of
bureaucracy that are quite distinct from weber s conceptual model. The
act1v1t1es of the Aston group, for example, have Ted to a three dimen- .
sional model of bureaucratic types of organization which range from
"Full" bureaucracy through "Pre-work flow" bureaucracy to "Imp]c1t1y

structured" bureaucnacy (Pugh, Hickson and Hinings, 1969) The bulk

‘of the related work based on schools has mainly followed Hall's (1963)

methodology and produced a two dimensional model of school bureaucracy
(Isherwood and qu, 1972) that is reviewed later in this chapter.
These models both reflect and represent the contemporary

specialist usage of the term bureaucracy in the literature of both

organizational theory and educat1ona1 adm1n1strat1on ~o.distinguish

be referred to as Dimensional Bureaucracy.

Weberian Model

o

Although.each of the four denotations»of bureaucracy noted

1iterature, the Weberian model has a particularly catholic influence..

The literature of political science and social government, which pays

;:_attention to bureaucracy as the dominant type of governmental
agency, commonly cites Weber's model as an exemblar descripcfon

(Albrow, 1970; Lasswell and Kaplan, 1950); thé scholarly literature

concerned with bureaucratic dysfunctions and Qctholog§es also takes

the Weberian model as 1ts-$tarting point (Gouldner, 1954; Crozier, 1964;
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Merton 1957) and the conceptual frameworks which the Dimensional

~

models of bureaucrgcy were developed all rest,Jto a greater or 1esser

.degree on interpretations of Weber's writings.

The particu]ariylextensive influence of Weber's thought may be

estimated from Table Zflj HIhis tab1e was produced by surveying the

* indexes of the ten works in literature base A (Appendix 1), which were
. ‘ , AN

“taken as a‘sample of the organiiaQional Titerature for this study. The

table Tists the twenty-two contribdforsfto the literature who were
cited in éeveﬁ or more of these works,‘iogetﬁer with the accumulated
number of pages referenced for each authorbin the respective indexes.
This procedure was-assumed to constitute a method for identifyinga
exemp]ar" contributors, that 1s, scholars whose workdés widely recog-
n1zed as having a 31gn1f1cant effect on the study of organizations.. |
Tryle 2:1 c}ear}y 1dent1f1es Weber's writings as hav1ng
exemplar status in the d1sc1p11ne Not all of the references observed

relate d1rect1y to his conceptua11zat1on of bureaucraey as such, some
1

heing refenquﬁes to h1s typology of auth0r1ty However, since th1s

typology pmﬂv1des a major foundation for his outline of bureaucraqy,
}h1s strengthens rather than detracts from his status in this survey.

In additioﬁ§'ft can be noted that the more significant works of at .

“least five other authors in»thie tagulatidh take'wepef's bureaucratic

model as\a point of departure or reference inatheir.majOr works

(Gouldner, Merton, Blau and Scott, Se]znick,_Crézier). Furthermore, the .

werk of others has been strongly influenced by Weber, Parsonian /é
. o X \

functionalism being a case in point. S ] ' w3

'
Ve

q
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TABLE 2:1

RESULTS OF CITATION SURVEY T0 IDENTIFY MAJOR
EXEMPLARS IN ORGANIZATIONAL LITERATURE

e
-

Number of books1 citing Total number of pages’

Name N this contributien . indexed in al11 books
Weber 10 167
Etzioni 10 101
Taylor 9 46 :
Argyris 9 48 ‘
Gouldner 9 91
Simon 9 45
Merton 9 46
Bamard - 8 61°
8lau and Scott 8 38
Burms and Stalker 8 25
Homans 8 55 '
* March 8 40
-March and Simn 8 38
Parsons 8 57
Selznick 8 40
8lau’ ¢ 7 44
:;;yo ; 47 B
regor y 29 )
Thompson J.D 7 . 47
- Urwick 7 18
Crozier 7 3

lTl‘\e books surveyed are those in Literature Base A in the Appendix.

The Ingredients
of the Weberian Model

An extended account of Weber's conceptualization is given in

a later chapter. At this stage several of the reconstructions that

)

have found widespread usage and'recognition in the literature'are
examlned in order to provide an in1t1al 1ntroduct1on to the construct
‘and estab]ish a basis for the cons1deration of the Dimensional model
assoc1ated w1th the study of schoo]s ~In order to better d]lustfdte
* the approach taken to the- "weber1an mode]" in the study of eduCat1ona1

adn1n1strat1on all of the major 111ustrat1ons offered are taken from >
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the disciplinary literature.

Some early reconstructions. Eric Hoyle -(1965; 1969; 1975)

has evidenced cont1nu1ng interest in the analys1s of schools as
organizations. and his earlier surveys of the potential of various
approaches constitute valuable reyiews of the literature and can be
taken as accurate.ref]ections of the tenor of the whole. His (Hgy]e,
1965:99;100) ear]fer treatmeht of the Weberian model begins in
charaeteristic fashion with a tabulation of features:

-Weber's concept of bureaucracy embraced the following criteria:
a supreme chief with authority defined by legal competence (i.e.
exercising bureaucratic authority), a hierarchical staff structure
each of the offices of which has-.a clearly defined sphere of
competence and is filled by selection based upon technical
qualifications, incumbents remunerated by salary and pursuing
the -occupation as a career, and the enforcement of a systematic
discipline and control in the conduct of the office.

This single sentenee.ouf]ine is presumably taken‘diregt]y’<
from Weber and is‘of interes§ for its inclusion of several features
eommonly'ignored in mbre receht:cap5u1ar descriptions and for the
' treaament'of these as ”Criteria" : Hoyleis account may be compared
w1th Bidwell's (1965 974), which was pub11shed in the ‘same year.

Four features of bureaucrat1c systems ar% 1ven
1 ‘a funet1onal division of labor ceee
- 2. a definition of staff roles as offices,: that is, in terms of
__._recru1tment according to merit and.competence, legally based
;. tenure, functional spec1f1c1ty’of performance and un1versal1s-w
Lo tdc,. affectxvely peutral interaction with clients. ~
- 3." the hierarchic. ordering of offices, providing an authority
structure based on the legally defined and circumscribed -
. power of officers, a system of adjudication of staff disputes
2y reference to superiors and regularized lines of communica-~
: jon’ -
4. operation according to rules of: procedure which set limits
°. - for the discretionary perfommance of officers by spec1fy1ng
- both the aims and modes of' official action.

.It:is_of passing 1nterest that Bidwell does not present thﬁs as an

1
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interpretation of Weber's original statement, although this would
certain]y seem to be the case, In fact, the lack of recodnition
accorded to Weber in;both this classic review and his more recent sur-
vey (Bidwell, 1977) presents an anomaly given the contrary practice in
the Titerature.

Contemporary text book bresentations The contemporary

practice of ut11111ng well established reconstruct1ons of the \
_Heber1an~mode] has been previously noted. This is not always the
oase, with‘Mouze}is (1968:39), Abbott }1969) and Hanson (1979)
providing instances in wh{ch the'authors attempt to build directly
from translatione of Weber. _However, Owens (1970), Morphet; Johng
anofReITer (1974), Champion- (1975), Hill (1969)?'Banks (1976)™and
Gue (1977), and the analysis in Hanson (1979) provide an indicative

samp]e of the more widespread reliance on secondary sources. The

-

foUr moét common]y reiied upon\reconstructions are those b& Blau

| (1956) Presthus (1962) Merton (1957) and Hall (1963) The Prethusf
(1962: 5) formu]atlon portrays ‘Weberian bureaucracy as evidencing

five ma1n‘character1st1cs.

1. Fixed and official jurisdictional areas, which are regularly
ordered by rules, that is by laws or administrative,regu]a-
tions.

2. Principles of hierarchy and levels of graded authority that
ensure a firmly ordered system of super and sub-ordination
in which higher offices supervise lower ores.

3. Administration based upon written documents; the body of
officials engaged in handling these documents and files,
along with other material apparatus make up a bureau or -
office.

4, Administration by full t1me off1cers who are thoroughly and
expertly trained.

5. Administration by genera] ru]es which are quite stab]e and .

. comprehens1ve :

48
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The Blau (1965:29-30) version is presented by Banks (1976:191)

in this fashion: |

According to Weber, the ideal-type of bureaucracy is =™

characterized by a high degree of specialization; a hierardhical
system of authority; explicit rules which define the responsi-
bility of each member of the organization and the coordination
of different tasks; the exclusion of personal considerations
from official business and impartiality in the treatment of
subordinates and c]lents, recruitment of experts; the existence
of a career.

Given the phrasing of this statement, the reader could well
be unaware that the bureaucratic characteristics lists are not
"according to Weber" but according to Blau's interpretation of Weber
as is acknowledged in Banks' footnote. .Banks is not aftempting to
mislead her readers, but merely mirrors the bulk of the Titerature ,

'

by relying on “indirect sources in her presentation of the Weberian

~

model.

Discussion

The quotations given here serve to indicate the manner in -
which the webenian model has become established in the litenatune
In addition to the reliance on secondary sources these quotat1ons
also illustrate the fashxon in wh1ch certain 1ngred1ents of weber s
construct are recognised in some reconstrucfions, bnt not jn others. "’
Hoyle's (1965:99) description,‘for example, embodied certain aspects
of the conditions of employment characteristic of bureaucratic
: offices, whereas fhe‘Pnesthus (i962:5) descniption ignores these
aspects and concentrates on organ1zat1ona1 structure and funct1ons
'Further discrepancies and- difference of emphas1s reflect differences

in 1nterpretat10h “Blau’ (1965) for instance, recogniseS'impartxa] ’5
N . .
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relationships between officials aﬁd-clients; whereas MSQ;;ii;W(1964:
39) recognises only "impersopa]ity of relationships between‘ﬁrganiza-
tional members." _

On the other hand,g;the illustrations offered here serve ta
reflect éccurately the points o~ common agreement in these recon- -
structions of the Weberian model. These may be summariéed as
providing an eﬁphasis on the existence of a hierarchy, the presence
of rules énd a specialize& division of labour. All gf the recon-
structiohs cited here embody. these characteristics and they‘hay be‘
taken as defining key elements in the model'form of Weberian
bureaucracy as it is identified, discussed and~critfcizeq in the
survey and textual ]iterature.--The uselessness of such a tabulation
of "bgreaudratic" features becomes evident when their generality is
- recognized. The feature of hierarchica] organization is, forg'
xexample, considered by Koestler (1968) and Mi]]er~(1965‘)-to‘gé
chafacteriétic of all open systems, and thus all organizations.
Simi1$r1y; fhevpresence ofvrﬁles and a divisioh of labour in feudal
and other traditional and decidedly non-bureaucratic types‘of |
organization is c]ear]y evfdent.'.Furthennore, Weber's (1947:343)
comparative juxtaposing of bureaucratic and traditionél organizations,
which he,uses to stress the diStinctive features of bureaucracy,
considers none 6f thése three characteristics as beingrof\particular
importance. Both‘types of organjzation are recbgnized as embodying
hierarchiés/of authority, the difference being that these‘arevbaseq
“on differing principles; behavior in boRh types of'organization'iﬁ
considered to bé constrained by rules, it béing thg mannér in which

‘these are legitimately established that is the poiht of contrast,



and both types of organization are portrayed as being bui]t on a |
division of Tabour, the determination and staffing of_the positions
so created being of the essence in Weber's comparison.

One of the major point: at issue, therefore, is that most
of the abbreviated reconstructions of the so-called Weberian model
fail to capture or even reflect the essential elements in the
‘original formulation. What is gtven in the reconstruction is a
heavily structured representation which ignores or makes but partial
reference to aspects of bureaucracy which Weber considered essentia].\

Among these is'the type of autnprity exercfsed, the manner in which

this is legitimated and the type of contractual relationship between

B ‘)
the organization and its members. W

In §&nnation, it is evident that a c]ear‘distinction must
made between (a) the origina] Weberian model, and (b) the contemporary
reconstruct1onsof’th1s model, and between these and the var1ous

Dimensional models. Th1s study is concerned with the prototype mode]l .

RESEARYH INTO THE BUREAUCRATIC
NATURE OF SCHOOLS
‘With the notable exception o;fthe body of research'concerned
with school climate (Ha]pfn dnd Croft, 1963; Watkins, 1968; Sackney,ﬁ
1977), investigat%on of the bureaucratization of schools fbrns the
single most coherent and susta1ned research thrust into the organiza- -
: t1ona1 nature of schools. For the most partl this research has bul]tv

upon the ana]ys1s of survey data col]ected vta the administration of

instruments designed to measure var1ous dimens1ons of bureaucracy,

51



extracted, directly or indirectly, from reconsiructions of the
Weberian model. A short review of this research forms the major part

of this section. This is preceded by an overview df several alternate

approaches.

Non-dimensional Research . )

MBeller's (1962) study re]ating'teacher power]essness to the
bureaucratic nature of their employing schog] systems is widely
ciced in the literature as En-ear1y attemp;fto‘measure bureaucratiza-
tion z:;:Fucational erganizations. The instrument devised for this
- was " d 6n Blau's characterization of bureaucrecy" (Moeller and
Charters, 1966: 450) and cons1sted of -an eight 1tem scale that was
completed by external judges. | This 1nstrument has been cr1t1c15ed
in the subsequent literature (Punch, 1969:47) as unreliable and - |
ynsophisticated. Nevertheless, the forced choice items bear a clean~a
relationship to Blau's ﬁodel of bureaecracyiand*fhe instrument .
could well prov{de a more derensible measure than some of the more
recent and complex 1nstrumentat1on especially as the procedure
utilized prov1ded good control of the "bureaucratic bias" of the .
respondent; The majqr findings of the study were that the,teachers'
sense of: power wes.greater in the schdo] systemé.that were scored
'highest bn the bureaucratization scale, and that there was/ﬂo direct
: correiation between syétem'size ahd_degree of bureadcratigétioh,‘but/

there was some ‘indication of an indirect re]ationship Ihe first

/

h ?\ /

of these f1nd1ngs was contrary to the research hypothesis anp‘has /
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caused a degree of consternat1on in the literature (Isherwood and

Hoy, 1973:127), desp1te the ab111ty of Weber's original wr1t1ngs to
accommodate and poss1b1y even predict this f1nd1ng. A further point
is that this study took school systems as its unit of analysis,
although the instrument could have applicability to schoo]s as such
Other essentially uni-dimensional studies of the bureaucratic nature. -
of schools include those of Hartley (1964), Hill (196§), J.G. Anderson
-{1965; 1968) and Miller (1976) Hartley's instrument was a thirty

/

!

item quest1onna1re des1gned to tap respondent perceptions of /

variation on twenty or so bureaucratic characteristics taken from th/
general 1iterature. The Hi11 (1969) study was part of a larger /7

Vattempt to use several models of organ1zat1on and administrator .
behav1or to c]ass1fy and order observed events in schools (Gr1ff1€hs,
1969). Hill re]jed heavily on Presthus (1962) and Blau (1956) and :
; qhe Parsonian patfern variables ﬁo ‘develop o taxonomic model to "
c]ass1fy ninety samples of member behavior in educational organlza;
tions. The taxonomy proved capable of accommodat1ng all of these ,/
samples along a continuum from "pure]y" bureaucrat1c te "pure]y" pre-:
bureaucratic (Hill1, 1969:152). Despite the apparent ut111ty of th1s
taxonomy, the degree to which it accurately reflects the-common
scholar]y images of bureaucracy is quest1onab1e and its use dys-
functional]y comp]ex James Anderson s (1965; 1968) work is appar-
’ ’ently more close]y re]ated to the weberian exemp]ar but suffers
from an over reliance on equating the presence of rules W1th |
,bureaucratization Attention is also giuen to several variables
wh;fh have only a hypothesized re1ationsh1p to bureaucracy, but
 whi

ch nevertheless are measured as if they were an 1nd1cat1on of

e —
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bureaucratization.

Miller's (1976) study has a much firmer. theoretical and
methodological base and is more relevant to this inquiry. He (Miller,
1976:25%-254) woyked directly from a yeasonab&y detailed reconstruc-
tioﬁ of Weber's model and sought to test a number.of "socip-péychc—
logical” propositions derived from thiﬁt Ordinal measurements of.
the degree of organizational knowledge, amount of conérol exercised,
prestige attributed and position held were obtained for seventy five

members of five non-secondary public schools in the United States.

Miller's (1976:258) major findings
are consistent with Weber's reasonings that persons.with
“superior training will achieve positions of authority
and be able to (effectively) exercise control, and that
consistent with their expertise, their positions and the
degree of control they exercise will be legitimated by
the members of the organization. :

The final study of note in this review is that of Pusey (1976).

This is a pafticipant observation study in the tradition of Gouldner

(1954), Selznick (1966) and Crozier (1964), consequently, its major
“findings stress’the’dySfdnttions_and the_"diqu]ing patterh“ of
‘events and behaviors QbServed in the organization studied, in this

- case the Tasmanian edﬁcatidné] system. Pusey (1976:15-47) describes

the formal structure of this.system as "bureaucratic" and considers
that the 1nterna1“dynamics between this and the technology and

socio—cu]tUrél e]emehts of the system create tensions which produce

'dysfunétiOnsand bureaupathic types of behavior. The c]assification

of the formal elements of the system as bureaucratic rests on

PuSey's‘(1976:1) iﬁterpretation of “the brain-child of Max Nebgr",>

-

in which -he identifies forma]_sfructure as the key element in Weber's

o
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model. This is somewhat misleading as is his (Pusey, 1976:16)
1déntification of an attempt to "devise general rules which will fit
all thégparticular cases" as the "most crucial assumption" in the model.
The major result of thig approach is to b}esentlthe Weberian model as
a "straw man" which is then held accoUntgble for the major}"dysf&nctions"
observgd, these being classified as sucﬁ'due to a réjection of the
~ tenability ofithe Weberian model. Apart from the apparent intent to
disparage his de perception of Weber's model, Pusey does provide a
.userI compilation of observations and several excellent analyses of
aépgcts of the organi;ational nature of schools. ‘Furtherﬁbre, once
the analyticél bias of the adthér is taken into account, his descrip-
tion of the forma1 structure Bf»the Tasmanian schoo]ing system does

»

provide somenvaluable insights into school organization.

~~_Dimensional Research

Empirical inves jons aof school bureaucratization that
adopt a dimengional agﬁgoaph can best be.c]assified atcording to the
form of in{trumentgtioq;used.‘ The discussidn offered hEre‘makes a
major distinctidn Géf@een the resegrchibaéed on vérious fd}ms.of‘€

the School Organizational Inventory (SOI) and that utilizing other

forms i:4ihstrumentation.
‘ /The School OgganiZatibnal Inventory. This instruméntmyas'
P

adapted by Mackay (1964a) and Robinsori (1966) from the Organizational

Inventory originally devised and used by Hall (1963) to measure the

bureaucratic structure 6f ten commercial and industrial organizations:
Q .

hence, the conceptual validity of the instrument rests primarily on



Hall's original conceptual framework. A

Development of the instrument. Hall (1963; 1973:66-72)

based his approach on an 1nterpretat1on of the Weberian model wh1ch
assumes that it can be broken down into the "multiple attributes
comprising the bureaucratic type." Table 2:2 reproduces the me thod
adopted by Hall- in identifying the "characteri;tics crucial to thef
concept." As may be seen, Hall (1963:34) extracted a}numbér of

Table 2:2

HALL'S SURVEY OF BUREAUCRATIC
CHARACTERISTICS
- Dimensions of Bure Y Weber  Friedrich  Merton Udy Heady  Parsonz  Berger  Michels  Dimock
Hierarchy of authority : . ] . . . . . . -
Division of labor . . . . Te . - . .
Technically competent : A
. panidynnu . . . - . - . * . - &__ 4
- Procedural devices for i . ,
work situations * . . - . - . . - .
~Rules governing behavior ’ : : .
of positional incumbents . . . - - - . . e
Lirnited authority of office . - . - s . i - - -
Dlhnnd:l rewards by : )
lmpcnonalinr nf penonal - - - - h - -
. Admmmndon separate - o - - -7 - - T
- from ownership d C- - - - - - - -
Emphasis on written com- ) .
munication . - - - - - - - -
Rarional discipline . - - S - - - . - _

Source: Richard H. Hall,"The Concespt of Burraucracy: 4n Empirical Asseismant,” The American Jouraal of Sociology, ~ol. 69, No.
(July 1963), )4. N . . . .

charactefistics from weber's,writings and then surveyed thé‘works of -
other schblars te’determine the degreéﬁto which they also identified
these as bejhg”characieristic of ‘the bureaucratic_form-of organiza-'
tion.. In interpreting this table, it is}jmportant'to realise that
the eight scholars whose-ﬁritings were sampléd all took Weber's - ,
model és tﬁeir own point of departﬁre and they all evidence diffefent

_orientations towards Weber's original Sppfoach, not only to bureau--
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cracy, but to sociology as a whole. Friedrich (1952) is, for
example, openly hostyle to the concept of idéal -types while Michel
(1959) evidenced much respect by dedicating hiS‘PoZiticaZ Paities -
Weber. Furthennore, the table as given by Hall isiPoth {ncomplete
and inaccurate. Pugh et ﬁZ, (1564) nqte that Weber included twent,
six or sq'characteristi;s iﬁvhis mode{, but Hall elected to list
only e]e?en. Furthermore; the indication-that Weber did not
recognize "impersonality o f personal contact" is obvipusly incorrecf.
These obServapions do not detract from the abi]ity of Halls' instru-
ment, and the subsequent hodificatians,>to measure particular aspects
of organizafional structure thaf may be reievanf\to a degree of -
‘bureaucratizatian, But they do suggest fhat the congreuncy of the -
.inétruments to Weber's model is debatable.

e Given the f1nd1ngs in Tab]e 2:2, Hall dev1sed the Organlzat1ona1
'Inventory as a sixty- two item questionnaire in which each question
_ was designed to measure onecyfégye s1x character1st1cs identified in
the table. With the except1on of. Impersonaf1§y al] of the character-
-1st1cs reflect a recogn1t1on by f1ve or mgré/sf the authorities

s

‘indicated in the Table. .- = -

/

Mackay (1964a: 48) then ad@Pted Hall's instrument for use . in
‘ Séhoo]s‘v N ;,‘A) ,

The 1nventory was modified' to more c]ose]y f1t the school as

‘a special type of organization.. Although the great majority of
the items were not changed, there were some which conta1ned
terms or phraseology that were peculiar to the business or

- indugtrial organization. When changes were made, an attempt

- was made. to retain the basic concept embodied in the original
(item). That is, the Inventory was not made to fit the school

- in its bureaucratic aspects; but rather in its superficial,
technical aspects. R

q



It is worthy of note that these modifications were not made through
the use of any part1cu1ar mode] of the 0rgan1zat1ona] nature or the
"bureaucratic aspects" of schoo]s, but assumed]y on the basis of a
commonp]ace image of schoo]s

Following a pilot testlng, the revised instrument was then
used to measure teacher percept1ons in th1rty -one Alberta public
schools. MacKay (1964a; 1964b) reported that the instrument appeared to
d1scr1m1nate well between schools and that pupil ach1evement and
teacher satisfaction were inversely re]ated to scores on the hierarchy
 of authority dimension, while school size was d1rect1y corre]ated
with total bureaucrat1c score. _

Robinson (1966:84-85) further modified. the instrumeht by
' rewordind and eliminating a number of itehs; so that the revised form
cohtained forty-eight item$ distributed among the origina]fij

dimensions. This new version was renam d-the School Organizdt ..

- Inventory (SOI) and used cp sample teachers' pe ceptions in twent:
nine e1emencary and secondary schools in British Columbia. Suhseduent
ﬁ:use of the SOI inciuded”a study of twehfy Alberta high schoo1s by
.\Kolesar (1967), Punch's (1969) 1nvest1gat1on of forty-eight e]ementary
schoo]s in Ontar1o 6051ne s (Gos1ne and Ke1th 1970) 1nqu1ry into
organ1zat1ona1 structure and teacher sat1sfact1on and persona11ty

in twenty-four Ontario elementary schoo]s, and Isherwood and Hoy' s
(1972, 1973) study of thirteen secondary schools in the State.of Ne.:

. Jersey.

'The'd1mensidna1‘mode] With the exception of Gosine and

Keith (1970), all of the research reports noted above (1nc1ud1ng

MacKay) 1dent1f1ed a partlcular pattern of intercorrelations between
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the six scales of‘the SOI. TabTe 2:% reproduces the intercthelation
pattern obtained from Robinson's (1966:118) data and serves as an ‘

example of the common pattern. As may be seen, all the correlations

© TABLE 2:3 , o i
INTERIOR RELATIONS BETWEEN THE SIX SCALES OF THE

) SCHOOL ORGANIZATION INVENTORY ATTAINED WITH
‘ ROBINSON'S DATA (N = 488 teachers in 29 schools)

«
L2

1 2~ 3 4 5 6

Hierarchy Speciali- Rules for Procedural Impersonal-_ Téchnical
v of . zation  Incumbents Specifica- ity = . ‘Competence
Authority (Division . -~ . tions '

of Labour)

.

1 -.333 595 760 413 -.387
2 -.198 -.268 -.179 .380
3 | o 862 .32 -.275
' ALl correlations : i :
‘. significant beyond the 436 --3%8
5 .01 level of confidence -.250
6 ;

areﬂstatistieally significahtwat or'above the .01 level of confidehce
: and ‘the Spec1a11zat10n and Technicel Competence scores are. negat1ve1y
corre]ated with the scores on the rema1n1ng four d1mensions, but
pos1t1ve]y corre]ated w1th each other These 1ntercorre1at1ons appear'
to indicate that the SOI is measur1ng two d1st1nct aspects of school
structure T0\1nvest1gate §h1s more fu]ly, Kolesar (1967) Punch
’ (1969) and Isherwood and Hoy (197?) conducted factor analyses of |

their data and concluded that'thé;HiErarchy of Auphority, Ruﬁes'fof '

-
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Incumbents, Procedural- Spec1f1cat1ons and Impersonallty scales of
‘the SOI were 1oad1ng on a s1ng]e factor, which was named Author1ty
- by Kolesar, wh11e‘the,scores‘onbthe Spec1a11zat1on'and Techn1ca]
Competence scales were loading on an independent .factor labelled
Expertise by Kolesar. o
~ The identification of these two sfafistica] dimensioné;lead'
Kolasar (1967) and Isherwood and Hoy (1973) to advahce a four ce]]
typology of school bureautratic structure. Figure 2:} reproduces
. the model advanced by-Isheeyood and Hoy (1973: 127) Both the
/
expert1se and author1ty factors are conceptua]1zed as be1ng indepen-
dently variable and orthogeonally re]ated. .The‘expert1se dimension
is considered to be that measured by the degree of functional
specialization in the work tasks of a school (Specialization) and "the
~ extent to which organizatfona]]y defined universa]istic standards are
ut1lized in the select1on and advancement" of teachers (Techn1cal
' Competence) (Isherwood and Hoy, 1973:126). The author1ty d1mens1oﬁ. ’
is fermed by the remaining four scales of the SOI. As defined by
Isherwood and Hoy (1973:126), these are: |
1.'Hierarchy‘l the extent to.which the locus of decision-
making -is prestructured by the organization -
2. Rules - the degree to which the behavior of organ1zat1ona]
) members is subject te organizational control
3. Procedures - the extent to which organizational members
must follow organizationally defined techniques in
~dealing with situations which they encounter
4. Impersonality - the extent to which both organizational
members and outsiders are treated without regard to
individual differences. .
These researchers (Isherwood-and Hoy, 1973:126) considereddihatf
Authoritarian and Co]legial tyaes of school would be thoSefmost”

1ike1y'to be found in any samplie of secondary schools.- The

v TR



Expertise :
High : Low
- s Type I ' Type 11
- ‘ H19h Weberian ~ Authoritarian
Authority , ‘ \ ——
) Low |- Tyee III Type IV
) Collegial .. |- Chaotic

Source: Isherwood and Hoy, 1973:12%
v . : ) S,

\
-

Figure 2:1

v , DIMENSIONAL BUREAUCRACY AS -
7 ~~ ~ OQUTLINED BY ISHERWOOD AND HOY.

, 3 ‘ .
Authoritarian type was characterized as one in which power would be:
"centred in the hierarchy" and "centralized decision-making would be

...

. thetdominant operational mode'“ In contrast 'a’Co]]egial.type‘of
~ school wou1d evidence "shared dec1s1on-mak1ng among all members of

“ the staff w1th expert1se on a particu]ar issue. V .The "weber1an

3type of schop] was env1saé\d as a school "1nfused with open compet1-'

‘;.t1on between members of the hierarchy and expert]y tra1ned staff
: members for contro1 of the organ1zat1on“ and together w1th the

Chaotxc ‘type, was- cons1dered to be statist1cal]y rare.
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Predlctions made by the researchers regard1ng th!id1str1bu-;

vtion oﬁ these four types were upheld in their sample of thirteen

New Jersey secondary schools. Schools were" assigned to quadrante in -

the unde‘l by comparing the Gcores on each of the factoral dimensions ,

©
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with the means for the tota] sample. iny one school was scored as
re]atiVely'high on both the Authority and Expertise dimensjons and
thus classified as a "Weberian" type, the remainder of the sample
being distributed between the Collegial or Authoritarian quadrants.
The two major hypotheses tested in the'study were concerned with

the relationship between teacher powerlessness and organizational
types with work va1ues appearing as a mediating variable. Both
hypotheses were upheld the major conclusion be1ng that "professionally
'or1entated teachers exper1enced the greater sense of powerlessness

in Author1tar1an schoo]s and the least 1n Co]leg1a1 schoo]s " This
findlng also seems consistent with the expectatlons of Ratsoy (1973),
who recognlzed s1mi]ar types of school structure fo]]ow1ng d review

of most of the stud1es ment1oned above but it contrad1cts the Moe]]er

and Charters finding reported earlier.

Other D1mens1ona1 Research

The balance of the d1mens1ona1 research f1nds its conceptual
foundation in either Hage s (1966) ax1omat1c theory or the work of
the Aston group‘(Pugh and Hickson, 1976 Pugh and H1n1ngs, 1976).
The one exceuﬁon to th1s is the work of Barry Anderson

The :chool Descriptive Inventory,(SDI) B: Anderson (19713,

;:1971b 1974) deve]oped this 1nstrument to measure seven dimensijons
{'of bureaucracy, the first six of which were taken from Hall (1963), c
: the other be'ing labeﬂed “Centralization of Control." Factor | 4
’ ana]yses of data gathenqd from students in e1ghteen Ontario secondary
h'schools suggested the nperation of‘1ndependent factors that were
VT-named Status Ma1ntenanée and Behav1or Control Anderson (1974 67)

B

[$]
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)

commentsﬁthat the first of these "served to measure whether or not
people in the school attempted to maintain socia1‘distance from one
another” while the Behavior Control factor “... seemed to reflect

" attempts on the part of thehschooloauthorities to control the behavior
of respondents." - Among Anderson's (1974) findings was a "negligible
correlation“~between-student'and teacher perceptions of bureaucratiia-
tion, and a lack of any definite,rejatidnships between school size
and,bureauCratization. In a Jater,application of this %nstrUment
(Anderson and Tissier, 1973) with a sample of 3,605 grade ten students
in seVenteen.Ontario high schools, the Status Maintenance and Behavior
Control factors were again identified, but, in the use of regression
models, these factors emerged as poor predictors of levels of student |
aspiration._ A | |

‘,‘StructuraT Properties Questionnaire (SPQ). Details of this

questionnaire are reported,by Bishop and George (1973) together with
a.number of findings resu]t%ng from'various app]jcations. The‘ | )
or{ginalaform of the SPQ-contained'seventy items-designed tO'tap

' the'Complexity (Specia]ization); Centra]ization (Hierarchy oF Authority),
.Fonmalizat1on (Standard1zat1on) and Strat1f1cat1on (Status Systems)
components of organizational structure advanced by Hage (1965) in

| hls ax1omatic theory which, comment Bishop and George (1973 68)

“tends to, synthes1se the concepts of 1eading organ1zat1ona] theor1sts

'»1nc1ud1ng the usua]ly accepted features of Weberian Bureaucrat1c

o Theory ~ Following a factor analysis of data co]lected from an

" initial samp]e of 296 elementary scrool teachers, aI] items that did

flnot receive a factor. load1ng of 40 or higher were dropped from the _"
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;
final form. This analysis also lead to a‘"serendipitousbfinding" of
a common factor at work in the items -originally designed to measure
the degree of stratification. This factor appeared to measure the
"professional latitude" accorded to teachers and to substantiate
Katz's (1964) recognition .of autonomy as an important aspect of o
schools. Consequently, the items originally designed to measure
stratification were dropped from the final form and the five items
contributing to the professional latitude factor retained as an
autonomy scale. The revised form ot the SPQ was then administered
to 615 teachers in sixteen public high schools in Connecticut.
'Subsequentsfactor analysis of .these data revealed five operative \
factors, which appeared to contr1bute to three major structura]
features: centrgfﬁiheﬁﬂhi forme?12at1on and comp1ex1ty Bishpp and
George (1973 79) . concluded . that ‘

Since all schools may be viewed as essent1a11y bureaucrat1c v
organizations, measures of organizational structure must be 7
sufficiently sensitive to differentiate between often very o
narrow limits of structural variation ... it is the contention
of the authors that the dimensional or structural’ -approach
appears to be the most productive for continued development

- - of precise conceptualizations and qualitative measures of

' organ1zat1ona1 structure w1th1n schools/f‘ _

. )

x Th1s a prtort assumption that schools are "bureaucratic organizationS“,
‘the subsequent assumpt1on that bureaucracy is essentially a structural
‘ property -and the implicit assumpt1on that schools can be better '
understooa by working from constructs built from these 1n1t1a1 _
assunpt'ions and measured by teacher responses to quest'lonnaire items
deve1oped to reflect these constructs reflect the established
'disciplinary paradigm and offer a fair summary of the assumptions

underlying the dimensional approach
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The Bureaucracy Scale. This instrument was originally. -

published by Hage and Aiken (1967) in their attempt to operationalize
Hage s axiomatic theory, and has been used with but s]ight modifica- .
tion by GraSSIE (1971) in a study of the‘perceptions of 574 staff
members in fourteen high schools in Brisbane, Australia (Grassie and
Carss, 1972; Grassie, 1973). anc by Hoy, Newland and Blazovsky (1977).
In both cases the sca]es used were those designed to measure aspects
“of participaﬁion in decision-making,°the existence of a hierarchy of
authority, jobﬁcodificetion and rule observation. CanonicaT‘
correlations of the Austra]ian data. indicated that scores of the last
three of these dimensionsval1 varied.inVerse]y with teacher satisfac-
tion, the'hierarchy of authority scale accounting for 23rpercent of ‘=~

S
Ry

the Variénce' Grassie (1973-180) 1ater described the schools as
"m1n1»bureaucrac1es" and reported that groups of teachers and
administrators who were differentiated by p051tions of authority and
‘fteaching tasks evidenced different “perceptional models of the
; schoo]‘s administrative structure (Grassie, 1973:189).

The Hoy, Newland and Blazovsky study (1977:76) utilized
the same four scales of the Hage and Aihen instrument'to measure
centralization and formalization in‘forty-one New JerSey secondery'
._schoois; Correiations with the 0CDQ measure;of'esprit showed a

: significant inverse relationship between ‘this proxy for morale

f
., and the mean scores for each schoo] on the hiererchy of author1ty |

~and the rule observation swscales but a significantly positive
| correlation ( 44) with the participatidh in decision-making scale Ty

‘(Hoy, et al 1977: 79) Multiple regression analysis 1ed the |
- ;i researchers (Hoy. et at. 1977: 83) to conclude that when the ru]e
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observation scoresvwere controlled, then job codiftc tion emerged as
being'"dﬁrect]y and signit$cant1y related to teach esbrit." They
note that this finding is at odds w1th that of Ithiwood and Hoy -
(1973) but supports Moeller and Charters observat1ons that tea&hers
-in relat1vely highly bureaucratized schoo1 systems experienced a
greater sense of power. Chmment1ng on the re]at1ve1y high scores
obtained dnvthe_centra11zat1on index, Hoy et_a%. \(1977.82)_note
that "eith@?}the-centra]ization in schools is fmpeding efficiency
or perhaps the task of the school is.much more unifohn;agg routine
than often assumed." |

1

The Aston Scales. These ‘instruments originated from the
- Ve \

Industrial Administration RESearch Unit of therniversity of Aston
in the United_Kingdom in the 1960's, ard thejr)%eyeiegnent and ué}i‘
is &éét‘reported 1n‘the compilation qf research reports edited by
Pugh and Hicksdn‘(1976) and Pth ane Hinings (1976). The five'major

structural dimenSJOns recogn1zed and measured in the various _forms

. of the Aston instrument are spec1a11zat1on, gtandardizat1on formal- |

-

izat1on, centra]ization and eonf1gurat1on, each of which is measured'

 by.a particular set of var1ab1es data- be1ng col]thed by a combinat1on

of interv1ews and observat1on Var1ables are further c]assgfied 1nto

structure, the conceptua]iz?tion of whigEJwas strong]y 1nf1uenced by
\

weber and Hage, and context which subsumes such factors as size, ‘

technology, charter and social function._ These conceptua]izations,

the method0109y and se]ected variables have found use by Lam-(1971

1977), Holdaway et az (1975) and Sackney (1976) 1n 1nvestigations of

educational“organizations._ Only the Hd?daway et az uork cou]d be

cJasSified as an expToretory or validation study, but thislinvestigated5-:

HEFEEEN .t
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‘twenty-three community colleges in Alberta and British Columbia, and'
. is therefore not directly relevant here. Sackney's (1976) study
concentrated on relationships between climate and structure in forty
Prairie sﬁcondary schools, and assumed, after some adaptat1on that
" the Agton instrumentation would provide adequate measurement and
"conceptua]izat1on of the structure ‘and context var1ab1es. Factor
analysis of the data.(Sackney, 1976:69) suggested that three factorqu
were in operation;;(l) Dispersiongof Authority, within which the
degree to nhich decisions were made inside the schools varied
1nverse1y withithe'degree to which the power to make decisidns was
vconcentrated at the top levels of. the schoo] structure, and directly
with the number of fu]] time administrators and cler1ca1 employees; vl
'(2) Standardizat1on a d1mens1on along which there was an inverse
erelat1onsh1p between a re11ance on . standard procedures and the extent
of the d1vis1on of 1abour, and (3). Non-workf]ow proport1on wh1ch
— emerged as a d1rect correlation bEtween the propgrtlgg,ef/support 1,
5 personnel and the emphas1s placed on wr1tten procedures, ru]es and
: commun1c§!’on These factors suggest a three d1mens1ona1 model of |
1‘organizat1ona1 structure similar to tﬁat obta1ned 1nythe or1g1na1
. Aston studies ~and could serve as a bas1s to expand the two d1men- )
siona] modek ident1fied previous]y In the correlation of the OCDQ

climate variab]es with the Aston. measures, the h1ghest association

'ti(r 0 65) was found between specia]ization and esprit (Sackney, 1973

‘7’;108) suggesting a tendency for morale to betherﬁghest 1n schools

z]iwhere there was the highest degree of specia]ization in non-workf]ow '
- (support) activities. _ This appears to agree with the Hoy et az
- ff(1977) and Moel]er and Charters (1966) findings. o nh;, S
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Lam's (1971).studylevidences greater modification of Aston
_var1ab1es, and lead to a four-fold conceptual classyfication of
schools: bureaucratic centra]ized; bureaucratic non-centralized;
non-bureaucratic centraiized; and non-bureaucratic non-centralized,
in which "bureaucratic" was mainly taken as measuring the formal
specification and‘documentation of teaching activities and centraliza-
tion as concentration of authority. Of particular interest was Lam's
attempt to define and measure the construct of educational technology.
Th1s was operat1ona11zed by d1st1ngu1sh1ng k1net1c technology as "the
techniques govern1ng¢program input, 1nteract1on process and output
assessment of the teachjng-]earning process in class," and. potential
’technology as "the‘factors governing the application of these |
'techniques" (Lam, 1977:37). The original study (Lam and Cistone, 1972)
‘suggested that the kinet1c techno]ogy in schools tend1ng towards a
bureaucrat1c-centra1ized structure wastore h1gh1y constrained and
standard1zed than in the 1ess h1gh1y structured schoo]s A subsequent
cross cultural study (Lam, 1977) based on data from secondary schools
in Canada and Hong Kong revea]ed a h1gh corre]ation ( 88) between -
the soc1o—cu1tura1 sett1ng and respondent percept1ons of school
'structure This study‘also suggests-that the "amount of formal o
education and readrng of professiona] Journa1s" (two of the meas ures
of potent1a1 technology) do not lead d'lrectly to d1vers1ty of tech-
d‘niques emp]oyed 1n the c]assroom, whlle-the measures of 6?ganizat1ona1
'structure also evidenced Iittle effect on classroom techno]ogy -

. 5
Discussion. A number of genera]ized comments can be made *bout

fl
i
.

' the research and the instruments reviewed.above which serve to
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summarize the discu551on .and re]ate the major points to the present

study. With the exception of the Aston methodo]ogy, ~'--"'nstruments
reviewed re]y on measuring the perceptions of reSpondents through

questionnaires. Thus, 1n each case, the data ref]ect arset of

individual perceptions of each item. Furthermore, these data
measured by "Likert" type response categd%ies which are assumed
‘provide}equai interval scalés to measure the total, sets of perceptions’
for each item. Finally, each 1tem is assumed to contribute to.a ‘»G
particuiar sub scale of the 1nstr nt such as hierarchfiofvauthorit¥

or job codification. Each of these features could be taken as \

¢

providing a basis to question the conclusipns reached.’ Grassie (1973)

has clearly indicated that the teachers in his sample had distinctly

different “perceptual models" of the administrative structure of their

schools, which varied with their status and teaching'Specialities, thus

the tendency. to-treat‘the mean seores of all the teachers in @ school \\\

A\
~as providing a measure of bureaucratization may be a questionable

_procedure Second]y, the assumption that theLikertresponse categories
serve as a measurement sca]e a]ong a dimension of bureaucracy 1s
difficult to vaiidate ~ One. of the strengths of the Moe]]er and Charters |
1nstrument was that their eight characteristics of bureaucracy were
scaled that is piaced in an ordinal relationship te each other, on .j
the basis of pilot data. The subscale items of instruments such as

the SOI and SPQ and the nge and Aiken instrument are a11 taken as

F,‘contributing to a dimensidn but the differentiai weights and ‘

4

‘reievances are unknown The homogeneity-of the scaTes themselves is

. r'.aiso open to»question Statistica] analyses of the Aston and '~e5~i’ |
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of the Hage and A1ken scales in the stud1es cited suggest that these
1nstruments do indeed contribute to a homogeneous statistical construct,
but this is much less sure in the1case of the other 1nstrument$,
including the SOI. The items combrising the four contributing scales
of the author%ty factor as identified by Isherwood and Hoy_(1972), for
example, are scattered almost randomly‘across five of six factors in
the Kolesar (1969:184) so]utvoh, each of which has eigenvalues greater
then‘l.S. Furthermore, in the unrotated Fdnch (1969:52) analysis, |
the expehtise_factor accounts for only 10 percent of the common
variance, and has an eigenvaiue-of only .284. |

0f more direct relevance to this study, however,vis the
re]atdohship between the dimeﬁsiohal instruments and Weber's mode .
‘The\ij constituent scaJes'Of the.SchooZ Organizdtionaz ihvéntory;
as outlined and defdned-by Isherwood and de‘(1973;126; pagei83'eupra) ‘
for example, include Techn{cal Competence‘ Hierarchy of Authority and
Rules. for Incumbents, each<pf wh1ch has an obv1ous Neberian referent.
However, ‘the manner in which these bureaucrat1c attr1butes have been -
conceptua11zed and operat1ona]1zed in the SOI and other 1nstruments
may not accurately reflect Weber' s or1g1na] conceptua11zat1ons

-Two of the Ru]es for Incumbents items in the SOI are, “'Rules
stat1ng when teachers arr1ve and depart from thevschoo1 bu11d1ng are
str1ct1y enforced" .and "The teacher 1s constant]y being checked for _ih

rule vio]at1ons" There is no evidence 1n these items nor 1n the

other 1tems of the "Ru1es" scale that 1nd1cate whether the school. rules S

approved in the order governing the grogp" or fo1low "princ1p1e§/

(wmch ar‘e capable of generahzed for*mu]a:tion“ both of which are central f e

'i /

%
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3 .
in Weber.s (1947:330)‘grigina//statement On the contrary, the tenor
of many of the items inejhe/Ru]es for Incumbents scale is-punative
" and restrictive; and.th/'scaie seems more concerned with the existence
- . of rules rather than heir method of formu]ation; interpretation and
- enforcement these being of the essence in Weber's approach Similar
prob]ems cf interpretat&pn are evident in the items associated with
the ‘other scales of the SOI, and the Hage and Aiken instrument.
Finally, there is a bady of opinion in the literature that
takes exception to the creation of‘assumediy independent "dimensions"
through the disaggregation of ideal-type models (Eldridge and Crombie,
1974) . Burns‘(1966'143) is clearly of this opinion:
o Idea] types, in’ fact represent a normative extreme of system
theorizing, in that the shared value -elements which inhere in
the pawts and maintain ‘the system are, so to speak, maximized.
It is therefore ‘inappropriate to convert the elements Weber
~ itemizes in his description of bureaucracy as an ideal-type
- into autonomous, factors which it is reasonable to convert into

variables and thep to seek for corre]ations between them as
though they were independent.

/
| Summary . 'v‘ ) /'

In th1S section atterition has been directed to the body of
research 1iterature reporting empiriCal investigations of school
bureaucratizationf'»This research was classified and reviewed according-
to theptype df.instrumentation employed " Several nan-dihensional
. fesearch stUdiesiwere discussed'first The most inf]uential of these
has been that by Moeller (1962) which identified a direct relatidhship
*'between teachers ~sense of power and the bureaucratization of the 4

"":‘schoofl-systems in which ‘they worked.

¢-u

Sor

Ihe ulk of the research reviewed was classified as adopting
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a dimensional approach to the investigation of the bureaucratizati}n
ofvschoo1s. This research was divided into studies that employed
various forms of the Sehooi Organizatdonal Inventory as developed bj _
:Mackay (1964a) and Robfnson (1956), and others. A major. product of
the SOI research has been the.two—dimensional model of Dimensional
Bureaucracy presented in Figure 2:1. Other dimensional instruments
reviewed included the Schooi Descriptive Imventory, the Structural
Properties Questiornmaire, the Hage and Aiken (1967) -Bureaucracy -Scale,
and the Aston scales. For the,most part, research with these instru-
.. ments has not.produced'dimensional mdoels that are as explicit as that
emergfng from the SOI based research, but the reported findings
outlined a number of relationships between varlous structural
propert1es of schoo]s and teacher pErcept1ons One cont1nu1ng theme
that has been exp]ored is the re]at1onsh1p between overa]] bureaucra-
t1zat1on-anq teachers’ sense of power with the most recent study con-
firming the Moeller finding of a direct-re]ationship _ .
Two points of part1cu1ar re]evance ‘to this study that emerged ,
in the review were (1) the frequent ‘use '‘of Weber's mode1 of.bureaucracy
in the deve]opment of the 1nstruments cons1dered and (2)’the .
‘ necess1ty of drawing a distinction between the. images and modelsk |
produced by the dimens1ona1 research and that presented by Weber.
Severa] po1nts of apparent non- agreement between asp/;ts of Weber' S
model and aspects of the various 1nstruments were//oted which suggest
| that a'lthough areference is. made to "weber'i bureaucracy" in discussions '

of the research rev1ewed th1s may not'be apbropr1ate " - , -

,
0.7 '
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- CHAPTER SUMMARY )

The bulk of this chapter dealt with Titerature asSociated
with the conceptualization and ana]ysis of the organizational and

fbureaucrat1c nature of schoo]s The review of th1s conceptual

',’11terature offered in the f1rst section of the chapter suggested that

Tittle attention has been paid toﬁd1st1ngu1sh1ng schools from other
Lforms of organlzat1ons although there is recognition in the contem-
‘porary literature- that such a d1st1nct1on may be necessary
- In the second sect1on four denotat1ons of the term bureaucracy
" were considered WTth particular attention be1ng g1ven to dist1ngu1sh1ng
between Neber S or1g1nal conceptua]\zat1on contemporary reconstruc- .
t1ons of h1s model, and more recentkébec1a11st usage The review of

empirical research 1nto the bureaucratic nature of schools conducted ,'

‘in the final section of the chapter seemed to illustrate the 1mportance

of dist1ngu1sh1ng between these var1ous usages- of the term, part1cu1ar1y f

'1n the’ case of the statistica]ly based dimens1ona1 models of bureau- o

’.'C"acy |

| :In conCIuSion;’the'potnts’adyanced in}the chapter'ServeFto‘j.’

substant1ate many of the 1n1tia1 arguments advanced 1n the prolegomenon,
‘3Investigation of the organizational nature of schools has proceeded on

"}"the aSsunption that general mode‘ls of orgamzatmns could prov1de the |

: "necessary conceptua] framework wh1}e~models of bureaucracy, espec1a11y '

‘:.weber 's ideal type. offer a specific point of reference in both ,

j‘fconceptua1 and empirdcal analysis.. Houever, the studies Surveyed have j'

‘ been gf a genera1 nature or have re'Hed on reconstructions of Heber s
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mode1 that:may not be accurafe Furthermore the part1cu1ar nature
of schoois has not a]ways been &iven spec1fic attent1on Schools
have been treated as . organ1zat1ons, or as bureaucrac1es but no
instance has been located in.which analys1s has been based on a
deta1]ed apprec1at1on of schools, organ1zat1ons and Neber1an bureau-

~

" cracy as analytically distinct phenomena.

- 74



Chaptér Three

ON THE NATURE OF ORGANIZATIONS

¢

. the term "organization" will be used to refer to
a broad type of collectivity which has assumed a particularly .
important place in modern industrial societies - the type to

which the term "bureaucracy" is most often applied ...! It is
by now almost a commonplace that there are features in common
to all ... types of organizations.

Talcott Parsons

INTRODUCTION

Organizations have been of importance throughout all civili-

zations. Empires, nations and principalities of all kinds have_been'

—

%ounded?aﬁd challenged by conscript, mercenary or volunteer armies
Vstructured"and deplqyed according to the organizational prfnciﬁ]es
of the times. Re1igion§ have infjuenced events and populatibns
through churches that have eﬁduredvfor centuries.’ Engineering feats
have been accomplished, Broducts and services provided and trade
has f1ourished through many types and forms of prganizations. In
congé'porary times organizationS'WOQId appear to fouch, and in many’
cases mould, most agpecfs 6f our lives.

The nature Sf these ubﬁquitous socja] systems Ho]ds a'centrai
place in this study for both schools and bureaucraciés are taken as

instances of organizations. Hence, "organizational nature" .provides

a common point of reference in this enquiry. The objective in this

75
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chapter.is t@Q@bve]op a set of characteristic features of organizations
that can be used to structure the éna]ytica] discussions that follow.
This 1is attémpt:d f011owing a short consideration of the manner in
which organizations are Tdentiffed in.the literature and the features

that serve to set them apart from other types of social system.

IDENTIFYING ORGANIZATIONS

~ »

Students of organiza{{ons ar® féced with what appears to be a
veritable smorg&sbord of formal definitions in the literature. These
range from terse single line statements (Caplow, 1964:1; Parsons, 1960:
17) through extensive lists of characteristics (Strother, 1963:23), to
detaile. but qualified descriptions (Etzioni; 1964:3; Hall, 1972:9).
Each of these-authorities offers aidifferent definition, which when
 taken together present a réasonab]y coherent image. However, it is
clear that the literature acknowledges no single definitive statement.
The current state of affairs, then, is one in which the nature of
organizations is more easily suggested than delineated. The approach
USéd here builds on an attempt to differentiate organizations from
non-organizations. A short discussion of both types of social pheno-
menon is followed by the identification of a number of characteristics
~of organizations that set them apart from other instances of social

organizations.

Organizations : v _ ‘

The term organization is used in the literature as an ab-
stracted analytical construct under which certain types of social

phenomena and their empirical referents are classified: "Corporations,
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armies, schools, churches and prisons ...." (Etzioni, 1964:3) " ...
banks, insurance companies, public uti1it1es;.nationa1 associations,
hospitals ... colleges, department stores ... and social service
institutions" (Champion, 1975:2) being anong the types of social
structures commonly held to be organizations. Hall (1972:1-2)
chooses to cite empirical instances rather than naming types "The
United States, Government the Black Panthers, the United States Army,
Students for a Democratic Society, the International Business Machine
Corporation, the Roman Catho]io‘Church,ﬁfhe Ku Klux Klan, the
University‘of Minnesota, the First National Bank." Clearly, the

term subsumes an exceptionally large and variedbéet of phenomena.
Furthermore, constituent units of particular organizations can also
be treated as organizationsvin their own right. A partjcu]a}
Division, Battalion, Company or Platoon within the United States Army
or agy other army, could oe treated as an ana}ytica11y discrete
organization and 1t‘is the practice in the literature to‘”close the
system" at whatever level is logical and convenient given the context»
and the intent of the analyst. One point of importance here is fhat
constituentSorganﬂkations of a "compound" organization such as an
?,army or mu]hn’nationa] corporation will likely differ from each other

"3n many ways, and, if taken singly, have a different character from

the total compound organization taken as a whole.

Non-Organizations

Etzioni (1964:3)'cites “tribes, classes, ethnic groups,

friendship groups and families" as examples of non-organizations, and
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Cap]ow'(1964:1)-exc]udes racial or ethnic groups, clgques'and play
‘groups. Parsons (1960:16) suggests that:

A family is only partly an organization; most other kinship
groups are even less so. The same is ¢ertainly true of local
communities, regional subsocieties, and of a society as a whole
conceived, for example, as a nation. On other levels, informal ..
work groups, cliques of frdends and so-on, are not in (a) 2
technical sense organizations.

‘The tenor of these instances suggests that social groups
formed through "natural" social causes, such as chance ehcounter,
geogfaphic proximity, mutual interest or marriage do not_qua1ify

to be termed organizations, although they are instances of the ;

broader notion of social organization. Furthermore, all of-theée
examples are classifiable under abstracted analytical terms cbnmon]y
used in the categorization of social phenomena. Families, //ﬂ\)

friendship groups and similar such smallish coherent groupsgfﬁ*whfég

all members share close ties and Tace-to-face knowledge of aéach other,

are inst}nces of primary groups (Cooley, 1909): they ére commoniy
bound\?ogether by kinship, common or mutual %nteresi and have a
prospect or history of an extended period.of shared identity.
Occasionally, fhe term secondary grdup is used to refer to organiza-
tions to underscore the -different analytical class ;o which these are
assigned. Other major social analytica! .units:used to refer to
nen—organizations~}nc1ude dyad, which refers to significant social
pairs, community, class, “"society" itself, state- and nation, although

some commentators (e.g. Etzioni, 1964) appear to view nations as

organizations.

Can Ny
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Emergent Characteristics -

This short comparlson of thﬁ contewt> of the ana1yt1ua1
categor1es of "organizations" and "non-organizations" suggests . few
gereral distjnguishing characteristics. Organizations appaiently

have'an’e]ement’of-de]iberate planninc and desﬁgn: . they are products

- of social technology rather than accidental or natural occiurrences

resulting from biological, geographical or deeply pervasive cultural
forces. Ihsofa; as they are analytically distinct from other major
categories ofxsoc%albphenomena, they arenot congruent with nation
states, communities, primary groups or dyads, although such”systems
may be instrumental in establishing organizations.: The‘ang]ytica]
distinction\bétween dyads and organizétions further suggests that
org 1 zetvions will “ilziy have more than two members (Strqthar, 1963:
Z3). ” |

The upper s1ze 11m1t of organizations is problematical g1ven

&
that the term may be used to refer to .corporate enti.ies such as

lExxon, Uniiﬁgkr and the Red Army, which may have more members, power

or wealth than nation states. Very large organizations of this kind
are composed of many smal & organizations that may be conceptualized ‘

as sub-assemblies of a']érgek, hard to delineate system. Such

- organizations are characterized by their verv SlalatoliCHE RN Loviever,
Blau and Scott (196Z:7) =24 “ho . »ia" that some non-organizations,
suct s T3¢z, _ociety itsel¥, may be even more complex. ~They suggest

" that "Complexity by design may be more conspicuous than complexity by

Qrowth or evolution." The characteristic of complexity may therefore

be more of a-consequence of the foymally contrived nature of organiza-



tiQns; Neverthe]ess, the term comp1ex may be apt in referring to
organizations>that fontain many sub-organizations..

A final emergentfchnracteristic is that of an unambiguous
1dentity normally Symbo]ized by a name amd-& declared purpose. Such
an idéentity suggests.a partiéu]ar type of corporate existence which
is recognized inllaw and indicated %y térms_such as "corpbréte,
cjtizehs.“ Ofgan{zations are not real ih the same sense that
individuals are, and the 1iterature-(511vennan, 19705 +all, 1972)
cautions égainst the dangers of reificatioﬁ. Nonetheless, both the

- law énd co]1oduia1,1angua§e does treaf many organizationé’as 1f they

2

were real.

A TAXONOMY OF ORGANIZATIONAL
CHARACTERISTICS

Th= procecing discussion provides an initial orientation to
the nature of organizations. The features considered, a membership
of more than two, an essentially contrived nature that allows for

various dear "= 7

Loty @na an unambiguous identity indicated
L)t nam2 and particu1ar‘pUrpo$e, serve to differentiate,qrganizations
from other <instances ofrsocial organization. These.feat%;es are

taken as given in the foT]owiné discussion which atxempts:to 1ist
charactaristics which dre frequently attributed to organizatibns in the
literature. Each of the attributes identified below is later treated
~as a particular facet of the ndture-of organizations, a facet being_
taken as a single signi%icant aspect that fs normally included in

contemporary models and considered in analysis. Each facet can there-

fore be taken as providing’%n analytical categony of the kind idehtifiéd
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by Burns {1967:127) as being of impoftaqte in comparative ané]ysis.‘
The ]iﬁt of attributés given here héé been s&ﬁihesiged from those
identified in a number of expository and'sﬁrvey works (Etzioni, 1964:
3-4; Champion, 1975:2; Hall, 1975:93 McIver and Page, 1957:449;
Parsohs,}}960:l7; Stinchcombe, 1965; 1967; Scott, 1964:488; Strothér, .

1963:23; Caplow, 1964:1; Burns, 1967:123; Perrow, 1972; Handy, 1976;
Mouzelis, 1968:55-78; Tosi, 1975; Eldridge and Crombie, 1974) .-

-

|
, . |
Environment

e

Organizations are social phenomena that have membégs, knowledge
and resources drawn from a larger and environing society and its
component features.

This characteristic is. 'obvious' and signifies that all
organizations exist within, or are extensions of, a given society
and its associated culture, technology and resources. This 'host'
system is commonly termed the environment, and can.be factored in

o
many significant secters, such as political, cultural or economic.

Asnoted by Ha]1(197g:298—322), geograbhica] and other physical features

'mayyalso be recognized. The key characteristic here is that organiza-
‘tions wi]] interact with their énvironnent in various ways, and will.
be, to a greater or lesser extent, dependent upon environing features,

forces and resources.

Formal Establishment

T

Organizations have a formal or official genesis.

in some

This is to say that all organizations come i

- . fashion thaf iigfecognized as significant in the prevailing cultu al
environmedf. This may take many forms: the granti of a charter/ a

proclamation of a manifesto or statement of existence, the fi}ing
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»

of’]ega1 1ncorpdration papevs, or sogé}other similar actiop. Sub-
ordinate organizations are commonly created by appropriate action of
‘the shperior organization: the passing of-statutes or a by-law or )

a corporate proclamation are commonly observable means.

Goals -
Organizations are special purpose social units and are

considered to have a particular and relatively unambiguous purpose,

goal or set of goals, the attainment of which requires collective
action. - _ :

This éRaracteristic of goé] pursuit is commonly recognized
in formal definitions. Parsons (1960:17) for example stresses "...
primary orientation to the attainment df a specific goal."™ Burns
(1967:123) considers thi§’5purious insofar as it "... defines, i.e.
1imifs the kfﬁds of things the words refer td - only if we cdnveniéntly
forget that organizational goals are often, indeed usually, in dispute."
This is 1ikely so, but the purposive characteristié of'oréanizations
is still distinctive. The original goal of the drganization as held
by the founders may often be displaced and there may be"periods of
uncertainty, but organizatidnskdo have é purpose, an objective, which
is taken as their reasonﬁfor existence and operation, and, given the
'prevailing Stéteuof the environment, this purpose cannot be achieved.
without collective action by’members; Two associated levels of
purpose cah give rise to confusion; To attain and_méfhtain an
organization's purpose, divisions of Tabour énd sub-specification
of objecti&es are usually required. Thus, a set 6f sub-goals for
constituent members and gfoUpﬁ frequently needs to bé'established.

Burns' concern about goals being usually in dispute is best applicable



in this technical specification of tasks and roles. It is dispute
\that céntres on the how, rather than the what, of organizational
purpose.

At a higher level of abstraction, the organizational purpose
' may indeed seem to be somewhat diffuse or ambiguous, but this lack of
clarity- can usually be resolved through functional imputation.
Hasenfeld and English (1975)'idéntify goal ambiguity as a character-
istic of human service organizations, that is "people processing
or chénging“ organizations. Schools, hospita]s?and prisons may

indeed appear to have a diffuse set of goals whﬁch are probably a
{

i

result of political and technical disputes as' to how these organiza-
tions should operate. But their main puthsé’can usually be imputeq
by an.outside analyst: to educéte and socialize children; to care fdr
thg sick; and to detain and rehabilitate those found guilty by Taw.
D%fferent analysts may impute different goals stemming from different
mode s of society and organizations. This may add to the apparenﬁ
confusion, but does not deny functional analysis which can impute

purpose.

Structure ‘

Organizations'are deliberateT}Adesignéd and redesigned to
pursue their specific purpose and to survive in the prevailing envir-
onment. :

" Etzioni (1964:3) sbeak§ of the deliberate structuring and
restructuring of organizations and this element of contrived structure
‘is an essential quality, which enhances an imagé of organizatdons as

instances of social engineering:

w
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The organization ... is a technical instrument for{mobi]izing
human energies and directing them toward set aims. We allocate
" tasks, delegate authority, channel communication and 'find some
way of coordinating all that-has been divided up and{parcelled
out. All this is conceived as an exercise in engineering; it
is governed by the related ideals of rationality and:discipline.
The term organizatjon ... refers to amp expendable 'tool, a
. rational in;%yqﬂent engineered to do a job. (Selznick, 1957:5)

Wiy . | o
’ ‘:“g} f organizations yields their formay structure

which is evidenéga in the divisions of labour, authoritj and
responsibility Sugge;ted by Se]znicﬁf Thus, organjzatiéns appear as
multi-status social sygtems in which the posifions are/estab]ished

and reinforced by the fogic of the design and the comm@nication flows
befween constituent units. A consequence of the fonﬂé] structure 1is
what Cap]ow (1964:1) calls "an exact roster of mempgrs." This

should be intérpreted as a known and limited set‘of'ro1es and duties
each of which is associated with an individual meﬁber or a constituent
group. Such é roster is\usua]]y mapped by a TabLé of Organizétion or.
an Organizationai Chart, énd in some instances b& accompanying sets

!

of job specifications. Such "Sterile frameworks" ‘have been placed in

disrepute by those who stress the fmportance of non-formal processes.
Nevertheless, these models attempt to outline the formal str&ttdke‘of
organizations as this is conceiyed by the designers or managers. They
may contain posts or positions'that are, at a given'time, unfilled,
soon to be changed (redesigned)z or which are functionally obso]ete,'
but they would appear to stand in the same relation to an organization '
as‘does the blueprint of a bui]diﬁg or the socio-gram-of a primary
group. They indicate key elements, Tlines of communication and

authority, and map formal structure which can pefsist aftér all

incumbents have left and been replaced.



"Natura]"“social phenomena such as fami]ies and tribal
moieties would appear to persist and evolve through cu]tura]]}‘def1ned
structures. 0rgan1zat1ons do so through these formal organ1zat1ona]
blueprints which may not, of course, be written down, but remain

known nonetheless.

Authority

0rgan1zat1ons operate through the -coordinated action of
constituent members, achieved through the exercise of authority.

The contrived and spec1a] purpose phenomena known as organi-
zat1ons are shown in the literature as requ1r1ng management, adminis-
tration or 1eadersh1p, which involves the exerc1se of some kind of
authority. Direction, control and coord1nat1on is not pecu}iar to
organizations, but, in non-o}ganizations this is frequently attained
through mechanisms such as kinship or friendship. Henée, the
establishment and maintenance of organizational structures and
| operatiohs would appear u]tjmatelx to revolve around ‘the existence of
positions and incumbents of these whose main purpose ié to ensure
coordination through gaining comp]iance to their directives. At
least two differential sets of status pos1t1ons are thus defined:
management and workers; adm1n1strat1on and membersh1p, those that
‘exercise authority and those that comply. Subordinates normally
outnumber superordinates and necessities of communication and

coordination frequently mean that other infermediary and "middle-

management" positions are also necessary. The basis of the authority

available to those in superordinate positions is taken as Varying

from organization to organization, position to position; and situation
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' mental rather than expressive activities which are characteristic of 1

to situation.' Coercion, which may be commonly manifest as a threat

of dismissal or removal of privilege or status, is normally recognized
. ) \ .

as only one such basis (French and Raven, 1959). Recardless of how

authority is manifest, it is a characteristic of organizations that

-structural dyads and chains exist through which superordinates

-

effect the compliance of subordinates in the furtherance of organiza-
tional objectives. Q\‘~‘ ,

Technologx

_ Organizations pursue their specific purposés th%ough the
application of a characteristic technology to the doing of work.

Stinchcoribe (1967:23-25) pays much attention to the instru-

organizations. They-are eésentia]]y places of work. The manner
in which this is accomplished in determined by the technology
employed by the organization. Technology .is used in the literature

to mean the use of knowledge, skills and artifacts to produce

desired end products rather than in the 1imitihg colloguial usage

which denotes the contemporary ways of doing things derived from

~ the scientific-industrial revolution. The cultures of all societies

embody technologies, and organizations are socja] phenomena in Whiéh

- specific significant technologies are commonly manifest. The

general iechno]ogy of management is common to all organizations, and
some, such as governmenfal or regulatory oﬁganizat{bns, embody only ‘
this type ¢f techno]ogy and its anci]iary skills. However, most
okganizations may be seen as employing additional sbecia] purpose

productive technology such as may be found in engineering‘companies,
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- normally perceived in the literature as being related to, and inte-
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bakeries, assembly 1fne factories or advertieing agencies. Central .
to any techno]ogy are tasks and the means of accomp]ishdng them'

which take the form of too]s and techn1ques The techno]og1es
emp]oyed in organ1zat1ons may also be broken down into those component x
units which then define particularstages in the flow of-work through
the organization. Bothgthe‘tasks, the artifacts and techniques used

to accomplish them, .be these dfi]1 presses or computers; the assembly A
of parts of the analysis of problems, and the re]ated_workaow are

grated with, the formal strue}ure of the organization:

Products

~ Organ1zat1ons produce goods and/or serv1ces which have

‘ ut1]1ty and value in their environing soc1ety

As spec1e1 purpose units, organizations produce things for
which there is 5 dehand 1n'the environment. These products need not
be artifacts such as wash1ng machines or automob11es, nor need they
be of value or ut1]1ty to all members of the env1ron1ng soc1ety
The political advantage and pub11c1ty produced by terrorist groups
is neither desired nor sanct1oned by all, but is valued by some.

Banks, governments and advertising agencies provide services,

symbols, decisions, regulations and ‘images which are, for the mos#

part, intangib]e. Whatever the effect or "real need" for Qhat is
produced, organiiations are Very much concerned with end‘producte
The coro]]ary of output is 1nput and organ1zat1ons can be eas11y
1mag1ned as Spec1a1 purpose repositories of techno]ogy wh1ch acquire .
resources from their environment and transform some of thesev1qto

=
}
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-distinction between organizations and non-organizations.

88
required end products through the authoritative coordination of the
non-consumed resources. This brings us full-circle by restressing
the importance of the environment as the source of personnel,
technology and other resources and as the destination. for whatever

outputs the organization produces.

Summary

This discussion has sought to outline the major characteristic
features of 0rgan1zat1ons that are genera]]y recognised in the -

literature. The image presented clearly ignores, out of necessity,

many of the emphases associated with particular contributors, and

the discussion‘has dé]iberate]y concentrated on the more fbrmal
aspects of organizations. Thus, the image presented is partial
insofar as there is considerable latitude for the effect of

unintended consequences which may be aésociated with the creation

- -and operation of any given organization. Goals may be displaced or'

A . ' .
- subverted, management may fail, the organization may produce uninten-

ded products or spill - vers o;Nbe poorly designed Fhrthermore 1ittTe
explicit attention has been paid to the manner in which members may
handicap, modify or. augment an organ1zat1on S p]anned or expected
purposes as a consequence of individual netures and a]]eg1ances to
extra-organizational values or’other~groups. Much attention is

Ve

paid to these and similar aspects in the literature associated with

"human re]gtions" models of organizations, but the content of this

Titerature is given Tittle explicit recognition in the‘diseussion

offered above, as it does not appear to assist in making a clear

o

o
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The Taxonomy of Attribdﬂed Characteristies

Table 3:1 outftnes the seven facets of organizations that have
been recognized in the preceding discussion. These facets are used
later in the study to aid:in the recognition of the organ1zat1ona]
- nature\of public schoo]s and to structure the ana]ys1s of congruence.
Several aspects of organizations that are accorded attention in the
literature are ignored in this taxonomy. A’case in pojnt is that of
decision-making. This activity features highly in some models of
organizations, but it is not treated as‘an organizational facet in
this taxonomy. There are two justifications for this and similar
omissions: (1) parsimony - an attempt to include all aspects of
organizations that have been stressed by contributors to tne literature
wou1d;have'resu1ted in an overly large and complex model unsuited to
the present purpdse; (2) emphasis - the taxonomy developed herevis to
be used to guide enquiry into the orgaﬁ%éﬁtional rather than the
admintstrative nature of schools. Hence, processes such as decision-
mak ing and communication are not conswdered to command the attention
they would deserve if this emphas1s was reversed. ) |

The tabulation of facets offered is not meant to serve as an
explanatory model of organizations, but as an out11ne of important
. elements. Hence,=the arrangement of the facets in Tab]e 3:1 is not
meant to fndicate any causal or consequential dependencies. The order
used in the preced1ng discussion and this is used to prov1de a logical

sequence for d1scuss1on in the fo]10w1ng analysis. This is a matter

of conven1ence rather than a ref]ect1on of exp]anatory power of the

taxonomy.
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Table 3:1

TAXONOMY OF THE CHARACTERISTIC FACETS
OF ORGANIZATIONS USED TO GUIDE
DISCUSSION AND ANALYSIS IN THIS STUDY

FACETS

ENVIRONMENT

FORMAL ESTABLISHMENT
GOALS

STRUCTURE

AUTHORITY

TECHNOLOGY

PRODUCTS

Some related aspects ’ ?

the source of resources required for the
establishment and operation of an organiza-
tion A

may be analyzed into various segments,
including socio-cultural and economic

frequently signified by a charter, the act
of a superior body or the proc]amat1on of
objectives

may be evident in the original charter or
a later statement of purpose or may be
imputed by functional analysis

1dent1f1ed by the formally established
constituent elements such as positions or
sub-systems and the interdependent rela-
tionships between them

has the potential to persist in the
original or redesigned form beyond the
tenure of individual members '

the major basis for maintaining and changing
the structure and effecting coordination
between constituent elements and members

Tharacteristic methods of doing the work
necessary to attain objectives and overall

. purpose

may be anélysed into tools, tasks and
techniques

‘the goods and/or services produced are
intended to meet some need or demand in the
environment :
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Use In Analysis

ihe tabulation oanttribUted facets given in Table 3:1 is used
in two major ways in the balance of the study. In the development and
analysis of the models the taxonomy is used to identify important
organizational charadteristics. In‘other words, the taxonomy makes
it poessible to ask a number of duestions such as "vhat constitutes
thé environment of public schools?" or "What elements of Weber's model
of bureaucracy.are concerned with authority?" By assuming that public
schools and bureaucracies are both instances of thewwider category of
social phenomena known as organi;ations, then it should be possible
to identify the features of each that correspond to each of fhe
facets identified in the taxonomy.

Once the features»df each model are associated with an organi-
zational facet, then they hahy be compared dire_tly. ‘For'examp]e, if
the structure of a buréaucracy is identiiied as the hiergrchical
arrangement of offices and that of public schools as the arrangement
of employee roles, then it will be necessary to discuss the degree to —
which the role of teacher or principal is congruent td that of a
bureaucratic "office". | |

The taxonomy finds its second use in discussions of this kind
by serving as é means of identifying considerations of the different
facets of organizations identified in the literature. Hodgkinsdn‘?1978:
31-2) and Handy (1976:176-204), for example, identify a variety of
different structural arrangements in organizations. Simi]ar]y there
are a number of typologies of organiéationa] technology identified

in the literatire. The ana]ysis'ofxcongruency between the models may
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be aided ‘considerably by considering whéther the models evidence
similarity in terms of the various types of structure, teqhno]ogy, dr»
other facets, identified in the literature.

| Summary . To:;;turn to Burns' (1967:118) comment on comparative
study as noted in the exposition of the research design, the quéstions
that guide the overd]1.ana1ysis-are first of all "What is it?", that
is to say does this or that aspect of either model correspond.to
organizationa] structure, technology, goals, and so‘on. These ¢
"quesﬁions are pufsued‘by using the taxnomoy as a classificatory deviqe.
Burns' next questions "What is it 1ike?" and "What is it not like?" are
operationalized through fhe second usage of the taxonomy. For example,
is the technology of public schbo]s like any of the orgénizationa]
technologies identified by Joan Woodward? If so, do:the elements of
organizational technology identified in Weber's modef also seem to be

similar to this type of technology?
/
CHAPTER SUMMARY -

The nature of organizations wés discussed under two headingsj
In the first section of the chapter, an attempt was made to identify -
those social systems referred to in the literature as organizations by
citing illustrative examples and drawing a number of distinctions’
between organizations and non-organizations. The characteristfcs fhat
were noted as differentiating organizations from otﬁer social systems
‘were a formally cohtrived or deliberately constructed néture, that
provides for various degreequf complexity, a menbefship of more than

i

two persons, a relatively unambiguous identity and purpose.

!
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In the second section of the chapter an attempt was made to
identify a number of key features that are commonly attributed to |
organizations by analysts. Seven features were identified and these
were used to construct the simple taxonomy ofvcharacteri;tjc features
summarized in Table 3:1. o

| The.chapter concluded by illustrating the two main ways in

which this tabulation of attributed features js used in the qna]fgis

chapters of the study.



Chapter Four

SCHOOLS 'AS A TYPE OF
SOCIAL SYSTEM

~
ST T

\, -

Christopher Robin was going away. Nobody knew why he was

going; nobody knew where he was going; .... But somehow or
other, everybody in the forest felt that it was happening at
last .... :

Christopher Robin, who was still looking at the world with
his chin in his hands called out "Pooh!"

"Yes, Christopher Robin?" '

"I'm not going to do Nothing any more."

"Never again?"

"Well, not so much. They don't let you."
- "How do you do Nothing?" asked Pooh after he had wondered

- for a long time. i

"Well, it's when people call out to you just as you're going.
off to do it, What are you going to do Christopher Robin? and
you say, Oh, Nothing, and then you go and do it."
S : A.A. Milne

INTRODUCTION
Christopher Robin was about to embark upon a rite ofﬁpassage

negotiated by all of us and many who have gone before. The inhabﬁfants
.0f the Hundred Acre Wood appear to have no conception‘o; schools, and

ﬁ;{hiS'is'as it should be; for schools for the young mark the beéinning
of ;he end.of childhood fantasies and p]éf%hings and %he beginning of
socia]izatien.to'the instrumental and utilitarian world of gréwn-ups.
Furthermore, fokma1ized educative and socia]ization'systehs appear to
be one of the social forms reasonably unique go human kind, other
socfa] creatures ke]yiﬁgnon genetic and group mechanisms for socﬁalizé?

tion to differentiated roles andvgéneral knowledge transmission (Tin-
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bergen, 1965; Box, 1973; Tiger and Fox, 1971).

While schools may be unique to man, they do not-appear to be
unique to any particu1ar age'or culture. In the present time, all
nations of the world operate schools, the esfimated less thah toézl
cost of which was in\therrder of $132 billion U.S. in 1968, that fs,
-l“four per cent of world G.N.P. (Faure, et al. 1972:36—40), and, as

Myers (1960) suggests, schools are features found in all civi]izations
of man from that of Sumer to Colonial America. - |
Perhaps the most common image of school throughout times
is of a place where children go to be, or become, educated. Hence,
‘school', as in the Mi]ﬁe passage, is fréquent]yvseen as a facility
for non-adults. Howevef, in commomr usage, secdnd cycle educational
estab]ishnentg which typically enrol post-pubertal pupils are also
_considered to be schools, and in North American usage. third cycle
agencies such as colleges and universities éan a]go be termed
schools. Furthermore, the generic term is frequently médiffed in
referring to particular types of schools, for examp1e‘é1ementary,
alternative, open or Montessori schools. All such modified terms
refer to differences in curriculums clientele, and/or educational
philosophy and‘suggest that there may be no such thing as a 'typical'
school. Differénées are also apparent in size, timetab]ing, geo-
~graphic location and premises. Theré are still one room schools in
-Canada, while in Ontario there is one elementary school enrolling over
1300 pupils, and 26'secondary schools enrb]]ing more than 1900 pupils
each (on“t,ariq Ministry of Education, 1977).’ However, We'ck (1977:2)
“has remarked on the apparent.simi]aritiés’which exist between schools

that vary great]y on many variables and which allow them to be



“recdgnised and labelled." Furthermore, contributor§ to the litera-
ture reviewed previously have attempted to‘identify characteristics.
of schaols which differentiate them from other social systems.s Waller
(1961:6-7) offered five chafacteristics "which enable us to set
apart'éhd study them as social unities" and Carlson (1964), Katz (1964).
4aﬁd Lortie (1975;1977) also present sets of charactefistics with the
same intent.
| The major objective in this chapter is to attempt an identifi-
cation 6f the characteristic features of schools which serve to set
themwapgrt from other social systems and which cou]drbe taken into
‘//”EEtoﬁnt in an analysis of their organizational nature. A major pur-
pose ¥§ to clarify the nature of schools as general phenomena so that
~in the‘squéquently developed model of the public school characteris-
tic differences.and similarities can be highlighted. In attempting -
this, the wide variety and ubiquity'of schools as commonplace pheno-
mena in human experience is taken as a valuable base on which to |
bu{ld, with instances and illustrations of what appear to be charac-
teristic féatures of schools being drawn from a variety of times and
cultures. Hence, this chapter seeks to outline the nature of schbols
by building a éonceptua] model of schools as a‘commonp]ace type of
social phenomenon.

In developing this model, little attention is specifically
paid to literature that embodies particuiar socib]ogica] and othet |
disciplinary models of schools on the grounds that this ]iterature
presents what appears to be a Eonfusing and at times contradictory

' melange of emphases and paradigmatic a]fernatives.‘ Méjor sources

" used are the historical and anthropological works of Myers (1960),



Ballard (1971), Watkins (1963), Beck (1965) and Aries (1963) and the
sociological contributions of Waller (1961), Katz (1964),. Carlson
(1964), Bidwell (1965), Corwin (1967); E1boim-Dror (1973) and Lortie
(1975; 1977) that‘eonfain attempts to identify characteristic
attributes of schoq1s or school systems. This body of knowledge is
drawn on to substantiate the observatians made‘ih the following pages,
but these works also influenced the model developed here in a more
general manner that is not easily acknow]edged;

One particular problem in studying schools is their cm@ggg-
place nature. ~A11 members of'contemporéry Western society, and éany
who have gone before, have taken the rite of passage on which

Christophek Robin was to embark. Hence, there is considerable amount
/‘of folk know]edge relating to schools, and maﬁy of the general state-
ments that can be made abouf their hature appear 'obvious'. But,
because avthing is 'obvious' seemed all the more reason to subject it
to scrutiny in the deve]opmgnt of .the following mode], for it is
likely, by definition, to be characteristic.. Thus, the model
developed in the following pégesddiscusses many obvious features of

schools, but this is seen as both- inescapable and necessary.
ON THE NATURE OF SCHOOLS

The Purpose of Schools

Schools appear as special purpose intermediary systems between

| Tower and higher status roles in societies or sub-communities. In
this respect they serve as bfidges between child and adu]thodd,

betwéen being unqualified and being qua]ified for any number of
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positions, such as dentist, engineer or welder in our society and

warrior, decision-maker or priest in earlier times. In this sense,
school can clearly be seen as'having two. major missions. The first
of these is that of recreating a body of general and/or specialized

knowledge in the minds of pupils.

The educative function. Machlup (1972) pfovides an extensive
.economic view of schoo]é which stresses their "knowledge producﬁidn“
.. function. In discussing various types of knowledge, Machlup (1972:7-
22) makes a clear distinction between "socially new knowledge" which
he describes as fthat which no one has had before" and subjectively
new knowledge. Schools are concerned with producing sybjectively
new knowledge in the minds of pupils. In terms of Boulding's (1966)
typology, they are concerned with folk and literary know]édge which
is considered to be of “enduringAinterésf“ (Machlup, 1972:18). Thus,
;chOo]s are places in which significant cultural know]edge of a given
society or sub-group is preserved and extended across and within
geﬁerations. e

Obviously, schools are only one of the social forms available
for this task, for, as Hodgkin (1976) notes, humans evidence én innate
predisposition to learn and wf]] 1ike1y learn from all situations
which they-encounter. Nevertheless, schaols appear as one member of
the classkof ;pecia]ipurpose social bhénoaena concerne&Awith the
deliberate prqmotion of learning. Watkins (1963:427) maig;gins that
in all soéiepies the need for the regeneration of imbortahf knowledge

will be met with such special purpose agencies:
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. the incidental educative function of social life is
supplemented by a more or less self-conscious purpose, super-
imposed upon one or more fundamental institutions or carried
out by a special educational organization. This purpose
involves the conservation, extension and transmission of all
the culturally accepted values and ideals to the succeeding
generations so as to insure their continuity as they are -
defined in the 1local group and thus perpetuate its life.

Socialization. In this passage Watkins also aludes to the

parallel socialization function of schools. In a broad sense the
general.acquisition of cultural and social knowledge can be subsumedA
under the terms socialization and enculturation. Dreeben (1968)

and Brim and Wheeler (1966) adopt stances 1n,uhich socialization to
the norms and ya]ues of the host society or community is the main
purpose of the school, the acqu1s1t1on of special purpose knowledge
‘being a: SUbset of the total process of socialization. Th1s‘v1ew may
be v;]uab]eflncons1der1ngschools as ch11d processing agencies, but
is Tegs tenab]e whenvother forms of school are considered. Neverthe-
less, it is c]ear;that»the total package of subjective]y'new know]edge_
acquired by‘schoo1 pupils will include norms, values, attitudes and
socially derived self and other concepts in addition to less diffuse
knowTedge asbdefined in the school curriculum. Some general codes
of behav1or and percept1on of the world appear to be deliberately
"bu11t in" to schools. Children may be instructed 1n deportment,

‘ encouraged to value certain views and constrained 1nto desirable:
patterns of behav1or S1m1]ar]y student physicians may be instructed
in a preferred beds1de manner encouraged to d1scred1t non- parad1gna-
tic know]edge and to cultivate self-confidence. On the other hand,

school students will a]so acqu1re norms and behav1ors as a result of
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what are for the most part unanticipated consequences of school
stucture and process, as well as learnings generated from genera] .
participation in the stident culture. Hence, an important distinction
can be made between subjectively new knowledge—which can include 5"

norms, values and attitudes, and which is acquired as a result of a

planned and purposeful activity in the school—and that which is
[

acquired ihcidenta]]y as a result of participation in the socia]
dynamics of schools. The major content Qf'the‘firﬁt of.these two
knowledge sets is cohsidered here to constitute the educative function,
the major content of the second the socia]ization function. Both

of these sets of knqwiedge are best seen as overlapping andvboth are

influenced by the characteristic features of school structure and

)

process. R

Latent functions. Add1t1ona1 school funct1ons may also be

identified. Spady (1973) recogn1ses custody- contro] cert1f1cat1on

and selection in add1t1on to 1nstruct1on and socialization as major
school functions. These are certainly character1st1c of contemporary
public schools and by extrapolation may be recognized as latent
functions in other instances of. séhoo]ing By grouping together |
students within one setting, both the custody of these cand1dates “\
for new roles and their control is facilitated, shou]d this be of
1mportance to the appropriate authorities. 51m1]ar1y, the weeding-

out or re- rout1ng of role cand1dates is fac111tated and _those that
graduate are automat1ca11y certified by this process as _being eligible
for their new role in society. This is normally marked by a ceremony

and/or the award of appropriaté symbols. These need not be paper
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credent1a]s or formal graduat1ons as understood in contemporary
cul}ure as is shown by Watkins' (1963:438) deccr1pt}on of the
symbo11c cloth1ng and body pa1nt1ng engaged in by the boy graduates
of the Nest African bush schoo] when they part1c1pate in their

village graduat1on ceremony

Classes and Pupils o

Xﬁchoot pupils and the classes into which they are formed are

:two highly”fnterre]ated features of schools. It has been remarked

that schools are»essentially special purposeheducative systems but

that other such systems exist. The most.useful feature for distin-

- guishing between schools and other such systems of which tutoring

and apprent1cesh1p are the most common forms, Ties in the structural

feature of c]asses, for schools are first and foremost veh1c1es for

J

grouped instruction.

Classes. James Garfie]d apparently asked for a log with Mark

- Hopkins on one end and himself on the other as an ideal instructional

system (Geer, 1971:3; Mayer, 1963). Such an arrangement embodies the

8
i
\

characteristic dyad1c stucture of all teach1ng learning. systems
(Hodgkin,,1976), but it is an instance of tutoring rather than

schooling. It is a def1n1ng character1st1c of schools that the

J

teachlng learning dyad man1fest in the1r structure is that of teacher

_and class. This arrangement allows for scale economies of effort

which help explain both the ub1qu1ty and popularity. of schools The
grouping of pupils into c]asses and the t1ght coup]1ng of these to a
s1ng]e teacher drastically m1n1m1zes the number of dlssem1nators of

know1edge required, economizes 1nthe process of know]edge transm1ss1on

¢
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and enhances the socialization function of schodls by providing for
student interaction in groups under the supervision of teachers as
role definers, models and genera] exemplars.

In the smallest schools, the school is the class; in 1arger
schools, elasses form the major structural units. Lortie (1977:28-9)
comments, in the context of American schooling:

The basic building block of schools and school systems has been:v
the single classroom in wh1ch one teacher works with a group of
students. Growth has been 'cellular' -through the addition and .

~ limited specialization of such units .... The first multiple class-
room school was begun in.Boston early in the 19th century.... The
units have divided by subject, but throughout the entire per1od
schools and school systems have assigned particular students to
particular teachers for an academic year at a time.

Classes are formed by what is best described as an 1nit1a1
aggregat1on of pup1ls on the bas1s of one or more homogeneous character-
istics.. Mayer (1963:6) reports that “By un1versa] agreement the 1dea1
class sizeis twenty-five ..." and that there is "... a prescr1pt1on to
(this) effect in a book of the Talmud written in the fourth century."
Certa1n1y, schoo]s throughout history evidence c]asses although their”
size appears var1ab]e Thus, in 1466 "Michault g1ves a descr1pt1on/of
the schoo] .... He has no name, or at least no Fréhch name, to denote
the 'parquet of little benches filled with pupils’ surround1ng each
master's chair“.(Aries, 1964:179). 1In the .last century Joseph Lancaster ;‘
-and Andrew Be]]'proposed the ultimate use of economies of”sca]e offered -

by :school c]assesbthrough the Monitorial method which espoused classes
of'up to 1,000 pupils (Ballard, 197i-62) Pupils are‘Qenera]]y aggre-
"gated to represent homogene1ty on var1abTes such as age, sex, ability

:AiaNd SUbJect to be stud1ed, or, if number. of pup11s and preva111ng

ph1]osoph1es perm1t a11 of these. It is character1st1c that for the
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most part pupils are assigned to their classes by school authorities,
and/or by the structure of the curriculum which defines and delimits
the type of knowledge to be taught in each class. In most situations,
therefore, pupils have Tittle or no control over the composition of
‘the peer gfdup within which fhey will'be'schoo1ed, nor the teacher who
will instruct them dyring thelexistence of the class.

The time period over which a school class exists will vary from
_instance to instance,‘but usually appears as a significant period during
the pupil's school career. At thé end of the term, or semester, or
year, whichever is the organizational principle, the class ceases to
exist, although a replacement wi11 ifke]y be createdowith new members
for the next instructional cycle. As special purpose, time-limited
social systems, school classes appear as témporary aggregates wifhin :
which pupils in given age, ability or sex‘cohorts will be mixed and
remixed, thus allowing for an»dugmentation of the socialization func-
tion. School classes are best seen as aggregates due to their ]éck of
formal structure. The student body is foéma]]y undifferenfiated
except in aberrations produced by split continbencies~énd‘the Tike",
~ The oh]y»initia]ﬁand»fprma] roles areiteacheriand student. Aries
:(1962;156)'ﬁro@idéS'an'overviéW'of the dominance of classes in schools:

2B

Today, the class, the constituent cell of the school structure,
presents certain precise characteristics which are entirely fami-
Tiar: it corresponds to a stage in'the progressive acquisition of
knowledge (to a curriculum) to an average age from which every
attempt is made not to depart, to a physical spatial unit, for
each age group and subject group has its special premises (and the
very word 'class' denotes both the container and the contents) and
to a period of time, an annual period at the end of which the
class's complement changes. '



104

Pupils. The individual characteristics of pupils become sub-
merged in the formation and reformation of classes, emerge over the 1ife
of thé class, through both formal and non-formal procesées, only to be
submerged again when the next cycle of classes is formed. Parsons'
(1975:216-237) previously noted analysis of classrooms in e]eméntary
public schools identifies a number of key features: the initial equali-
zation'bf pupils by age, social c]ass’and'in some instances ability;
"the imposition of a common set of tasks"; a clear distinction between
‘the teacher who is adult and a representat1ve of the adu]t world, and
the taught; and the process of "relatively systematic evaluation” of"
student achievement. These fedtures, argues Parsons, serve to differen-
" tiate pupils on the basis of achievement, and thus the classroom is
the major arena for se]ect1on amongst students. w1th1n suchva sett1ng;
competition between pupils is formally encouraged Shd constantly
expected to develop rapidly, as wi]l distfnctive student cultures, which
overflpw classroom boundaries, reinforce socio- economwc herltage and
provide for the "underlife" of the pupil body

| ~Throughout the social dynamic of schpo]s and classes runs a
constant emphasis on the low status of school pupils (Shipman, 1975).
there:pupiTs'are children this is reihforced by social norms and‘
sfructﬁres external to the schoo].VVWhen pupi]s are adults, their low
status in thevsch001 setting rémains, th mﬁy be cushioned by differ-
ential levels of achieved or ascribed statuglin“pt&er settings{ While
pupils have the lowest status‘in,ﬁhe ovéré]]ischoo]lﬁody, newly enroT]ed

‘students or those within the initial sfagés of the curriculum have the

©
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lowest status of all, which may be marked by Specﬁa} terms, tasks or
denial of privileges énjoyed by more senior studen%s. Handy (1976:135)
provides an extensive quote from Dornbusch which descrfbes %He morti-
fying situatfon fased by new cadets at a Coast Guard Academy, where
informal 'traditions' were enforced be senior class members and which
‘exemplifiés differential status within the pupil body. Such differential
status is a product of the serial nature of school intake and workflow
which is itself a product of the school curriculum. Graduates are
 rep]aced by regular batch intakes of new pupils who have to negotiate
both the formal and informal ladders of status and achievement that
Tead to their graduat1on
A final- character1st1c of school pupils is associated with their
admission to the school for this is itself commonly a result of some
selection process, and admission to a particular school carries with it
particular §tétu$ 5h5the environfng'sociéty “This is particularly evi-
dent in later cycles of schoo]1ng and in those cultures where initial
schooling is not ava11ab1e to a]] children. But, even where mass
'schoo11ngvobtains, geographic location of households, which is associated
with éoéio—etonomic position,(Bénson, 1978; Tiebout, 1956) may be a
basis for the selective intake of pupils. wﬁatever the selection
process, enrolment in a given school confers a particular status on thé _
pupi]s_within the society or commUnity, and this will likely be asso-
_ Eiated with particular expectations for behavior and .often accords
speciq] privileges such as special care, free bus rides or unusuél

license to behave riotously on occasion.
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Teachers and Teaching

Wilson (1975:309) notes that the specialist occupation of
‘school teacher' tends to exist only in societies where "the diffusion
of knowledge is an accepted social goal," In societies, br sectors of
socieiies, where knowledge is more jealously guarded by elites, it
is commonly revealed to the chosen few by well socialized; 5g3dd1e status
members of the elite in question. These persons, be they priests,
warriors, academics or phy51c1ans are 11ke]y to view themselves not as
specialist teachers but rather as members of the elite first and teachers
second. Hence, even though schqoling is a common vehicle for education
and socia]i%ation into such elites, the teachers in these systems will
differt in some ways from those who serve in schools designed for genera]
community, mass and mainly non-elite schools. NeVerthe]ess, the process -
of teaching in schools, whether elite or non-elite, remains essentia]]y
similar, . )i
Teachers. In village, common and mass education schoo]s the
' teachers are nonna11y characterized by their appointment by external
school author1t1es, their exemplar character, their re]at1ve autonomy
in the classroom, their generally middle class status and their lack of
a clear career in their vocation. Lortie (1975:2-3) describes the case
in Co]onia]}America at the time when local non-elite schools began to
become popu]arf
Schooling and teachers were neither uniform nor institutionalized
during the first century and a half of Europeanized 1ife on the
.American continent.... Those who taught school (most were men) were
hired by local authorities for designated periods to perform sti-
pulated duties for predetermined salaries. Those who taught were
likely to do other kinds of work as well .... Officials in the

community assessed the would-be teacher's moral. standing and his
‘knowledge of what he was expected to teach .... Once ‘under contract
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the tedcher performed his schoolhouse duties single-handedly ....

Since the schoolhouse was physically separated from the community,
the teacher had considerable privacy in the conduct of his day-to

day work. The citizen governing body emerged during the colonial

period .... Originally a subcommittee of select men, it grew into

a distinct body with unique rights and responsibilities.

Apart from the indication that school teaching was not at this
time a specialized occupation, Lortie's statement highlights common
hiring procedures and qualifications for teachers, who seem to be
usually emp]oyed_by a body external to the school, which is normally
composed of-community notables and accountable to higher authority.

The important qualifications for engagement normally appear to be
///’“subject‘COmpetence and moral acceptability. In his description of the
'petité ecoles of sixteenth and seventeenth century France, Aries (1964;
293) giveé this similar account:
Thus, at Castillon, near Bordeaux, in 1759, ‘the commun ¥ty
gathered in due order', listened to jts attormey declare the school
vacant and decided that it was necessary to 'obtain immediately a
schoolmaster who would be able to teach reading, writing, arith-
metic and bookkeeping'. There was a candidate for the post: a
certain Laroche, 'a sworn master-scribe of Bordeau'. The aldermen
and jurats (the notables of the community) satisfied themselves as
to his orthodoxy and morals and 'having seen his writing and
questioned him about the rules of arithmetic and bookkeeping',
decided that he was a suitable person to fill the post 'subject
to the approval of His Grace the Archbishop and His Lordship the
Administrator.' On the other hand, in a village in the. Lower
Pyrenees jn 1689, a candidate for a similar post was rejected
because he was incapable of deciphering the village charters.

. Today the process is more formalized and differentiated but the
same principles obtain. Teacher competence is signified by‘credentials
awarded by the state education authority after a suitable training
period in specialized schools and'subject’to'mQra]fécceptabiljty; be;" e

“example," the Ontario Educatioh“Act'(227(1)2);'specif{éS'in part that
- "a certificate of qualifitdfi&n[mayﬁqniy'befawardéd:to'q‘pefSOntof"'

good moral ‘character. " ﬂFdrthérﬁbFe, é1fﬁbqgh»current ppb]jélééhool.'J

b
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teachers may'be se]ected by ‘administrators, only local school authori-
‘<ties are usually granted the powerhto appoint or dismiss teachers {n
local schools. o | o (

| .An emphasision'good moral character as a qualification for
employment is a control mechanism to help ensure that teachers will be
suitable role models forApupi1s wa]1er (1961-40) remarks that school
teachers 1n ega11tar1an soc1et1es are “pa1d agents of cultural d1ffus1on“
who are 11ke]y to be- ”ma]adJusted transients" forever a "little discon-
tented" with the community. Subject as they are to an exemplification
of desirable moral standards, and possessing a higherc]evel of ‘education
than most‘other community residents, this could not be'otherwise. This
- process also contributes to the generally observed middle-class, middle-
status characteristics of teachers 1in contemporary t1mes (Elboim-Dror,
1973; Lort1e 1975).

Within the school, teachers seem to be accorded relatively
extensive autonomy and discretion in the fulfillment of their duties
(Katz, 1964; Becker, 1971) especiaily in respect to making decisions
regarding the placement, progress and future school career of students
(Cicourcel and Kitsuse, 1971). They are normally accorded substantial
authority over the conduct of pupils (Spady, 1973), with the major

authority bases appear1ng to be their h1gher, and 1n ch11d enro]1ng

o schoo]s, adu]t Status, trad1t1on and the act1ve support of externa]

=agenc1es 1nclud1ng parents and estab11shed author1t1es Sh1pman (1975;
e52) prov1des some genera] connmnt of the ro]e expectat1on of teachers

in th1s regard

Teachers are- expected to be in command at a]] t1mes Fa11ure
- to reta1n this contro] is condemned by fe]low staff, is a. symptom
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of bad teaching to the pupils and is the first index of failure
to inspectors and others outside the school. It is the most
worrying aspect of teaching to the student in training. The
teaching role is defined first in terms of maintaining authority.
This is part of the common front built up by the staff, which is
threatened if any of its members fraternise too much or lose
control.
This dynamic increases the "social distance" betkgen pupils and teachers,
and- the community and the teacher and serves to entrench teacher
:ayfonﬁmy in the classroom. 7

In contemporary times, and probably others, school teaching
abpears as aAvbcation in which service to ideals and effective motiva- |
tion of and communication with the pﬁpi]s are highly valued by practi-

tioners (Lortie, 1975). Furthermore, school . teaching does not appear as
a career but rather as a single status occupatioﬁ or a preliminary stage
to advancement to higher.stétus and authority positions within schooling
structureé or professidna] communities (Allison and Reﬁihan,w1977). Thus
Ernest Stabler (Mayér,\1963:é4)vis quoted as describing school teaching
as "one year of experience repeated twenty times."

Teaching. Functional autonomy in the classroom and an
authoritative position are Eoth adjuncts of the teaching procéss in
schools. This process is dominated by the structural feature of class
instruction and by the specification of the knbw]edge sets to be taught
in the curriculum of the schoo}.. - |

; The_bpjective @f'a11lteaching>a¢tiyities is 'Teérningf: that is,
jthé,échfsitibhiof;sdbjeétive]ylnew-kpowledge by‘tﬁdse taught, th{$3'
: :»knbw]edge‘usﬁaliy being manifest in ;Hanged!behavior.' Thié knowledge
"ﬁdy*bé”acdﬁf?éd th;6LgH;fhtérécfidn with a vafiety Qf'potehtia1 ﬁ_ Vf
li".iea«;hers_",_,in’c].m:i__'i)ng'_a:r_:t_'_i'f'éc’c;,k:nz:n‘.ura],lor4dé]‘iberaté]y structUréd"

environments; significant others, or primary groups. In some. settings,
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the instructor may be remote from the 1earner, as in the case of the
author of artext or a package of planned learning experiences, or may

be 1n‘face-to§face contact. In schools participants will likely learn
some things as a result of a meld of all these aiternatives however

-the dom1nant teachlng technology rests. heav11y on teacher and pup11 -

| behavior which is forma]1zed and stereotyped by the existence of the

- aggregated instructiona] groups For the most part, teach1ng in |
schools 1s ma1nfest as face to face 1nteract1on between teacher and

- class in which activities are p]anned, directed and dom1nated by the
teacher. The teacher "broadcasts"4know]edge,by 1ectur1hg or talking

to the group of pupils and augments this with questions directed“

at the class or particu]ar individuals.. This knowledge is reintorced and
aoplied through recitation or performance of simplified tasks or exercises
prescribed by the teacher; the actual acqu1s1t10n of the knowledge by the
individual members of the c]ass be1ng assessed through performance on
tegts or ass1gnments g1ven to or designed for the class as a who]e, as’
noted by Parsons (1975). Various artifacts such as texts, slates,
b]ackboards and overhead projectors usually augment this process Taken
together these elements constitute the well trled and easily recognised
techno]ogy of school teach1ng. Alternate techniques are currently
practised in some settings, and the.technology described above is often
dubbed the 'traditional’ method of teaching and indeed tHe method has
1been used ih schoo]s for centories Ballard (1971'12) offérs this

1nformat1ve v1ew of schoo] teach1ng in Anc1ent Greece:

In-winter the boy. Tleft home before it was light, h1s way led .

- by a slave (pedagogue) carrying a lamp. When they arrived at the.
school room, the slave settled down on-a bench to wait while the boy
began the work of the day. .He sat on a stool and chanted the letters
ofthe Greek a]phabet - a]pha alpha alpha; beta beta, beta .’
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When the pupil had learned his letters, he went on to syllables,

starting with the easy ones and progressing until he was ready to

tackle complete words. The same pattern was followed in teaching

a child to write: letters, syllables, words, until at last whole

sentences crowned years of endeavour. :

Furthermore, despite "open concept”, continuous,grogress and
individualized inStruction, the traditiona] method would still appear
to dominate c]assroom 11fe from e]ementary schoo] to the un1vers1ty |
lecture hall as can be easily observed, and modern alternative methods
* can be seen as essentially variants wh1ch are.still based extens1ve1y
on the character1st1c elements of teacher planning, direction and
eontrol of classes of’students. |
The knowledge taught in this fashion in schools is extracted

from the school curriculum by the teacher, usually being adapted for
the class in question through teacher perceation of the pupils'
__abi]ities and the availabie resources. This knowledge is then arranged
.1nto sequent1a1 and h1erarch1ca11y ordered curr1cu1um fragments called -
1essons. Hence the actual teach1ng process in schools 1s one in
which individual lessons are taught to the c]ass by the teacher in a
serial and 1og{ca11y ordered .progression, with {ndividual pupf] progress
being monitored from time to time within the context of overall class
performance, and against the knowledge aé defined in the curriculum.
In the process of d1saggregat1ng and fragment1ng the curr1cu1um to form
lesson content, teachers are common]y ~aecorded considerable ]at1tude,
' although a general expectation is held that the tota].currjcular 1‘
knowledge will be_'covered' during the time available. One of Becker's

(1971:121) respondents observed:
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. so you have to be on your toes and keep up to where you're
supposed to be in the course of study. Now in a school like the.
D (slum school), you're just not expected to complete all that
work. It's almost impossible. For insyance, in the second grade
we're supposed to cover nime spelling wogds jn a week. Well, I can
do that up here at the K _ (better scho they can take nine
new words a week. But the best class I ever had at the D was
only able to achieve six words a week and they had to work pretty
hard to get that. So, I never finished the year's work in spelling.
I couldn't. And I really wasn't expected to. ' .

-

Curriculum and External Authorities

Curriculum. In their 1n§truction,and,socia]iiaﬁion of candi-
dates for specia]ized role occupation in sonetfes, schools are
expected and required to teach specified and de]imited sets of knowledge
to their pdpi]s. This‘kﬁowledée constifutes’thé curricu1um of schools
ahd will represent what the controlling authorities perceive as

~essential .learning to be acduired by‘the role aspirants being processed
,within‘the.5ch001. | o
| The kndw]edge%that constitutes theléurricula of schools 1is
perhaps the single most useful indicator for distinguishing between
different fypes of school. 1In highly differentiated and complex -
societies, wherehschooling is used extensively,\several para11el andn~
sequential; hiérarchically branching 1eVé1s'of curricula may be 2vident
from primary through secondary and tertiary to graduate with provisi6n

«Zfor occupational and vocational specia]ization‘within the higher cycles.
In less sophisticated societies, school curriég]a may 1nc]udé oral law
and tradition as well as some occupational knowledge. ' But, regard]eés
of content, this body of knowledge is‘norya11y~sanctioned by one or
more authofitativé agencies external to, and primari]y responsible for,
the operation of the school.

In literate cultures, it appears evident that the curricula
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of schools Wi]] 1arge1y'be defined by literary knowledge, that is,
written materials will form the basis fonunost teaching and thus
circumscribe what is taught. An example can be taken from the elite
schools of Ancient Egypt (c3000 - 500 B.C.) where the forming and readingﬂ
: of hierog]yphiés was a necessary skill among the religious and )
administrativevc]asses. The sut;tit]e of The Teaching of Duaf (Myers,

-+ 1960: 305) is-instructive: "Teaching that a‘man named Duaf composed
for his son when he went up to the capital to put him in the school ;f
the Books among the children of the great.™"

Because of their mission to teach what is on]y sub3ect1ve]y
new know]edge to the1r pup1ls, a]] schoo]s in 11terate cu]tures w111 be
"schools of the Boaks" and thus first cycle instruction will of
necess1ty concentrate on deve]op1ng pupils' 1iteracy“' This in itself
prov1des a log1c which ensures that severa] cyc]es of schoo]1ng will be
the norm in comp]ex ]1terate soc1et1es, with pup11s gaining 'bas1c
tknow]edge in-the first cycle schools, and more spec1a11zed and d1ffer—
entlated know]edge through subsequent schoo11ng Hence, the process
of being schoo]ed is likely to extend over a subjectively extended
period of time relative tc pupil 1ife expectancy in a given culture.
In our present society, this can trans]ate into twenty-five or more
years oﬁxcontinua] school attendance.. . |

}n addition to literacy ski]fs, schools offering what may be |
termed a general educatfon commonly evidence similarity in the subjects
- studied. Yee's (1973:1) description of a contempcrary Chinese middle

SChoo] describes a curriculum that would not be unfamiliar.to many

present day Canadian,’American‘or British high schoolﬂstudents.

\ A
\
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Furthermore. the classic cycle of school studies defined by Cicero and
Quinti]ian, the foremost educational authorities of Ancient Rome, would
not be alien to modern curriculum anaylsts:

... a course of sfudy divided into two parts, one which the
Romans called the quadrivium, (elementary level of schooling)
composed of the study of arithmetic, geometry, astronomy (religious
significance) and music, the other, a secondary level consisting
of the study of grammar, rhetoric and logic, called the trivium.
Physical education was not included by name but was taken for
granted. The quadrivium and the trivium made up the seven liberal
arts, as they came to be called, which made up’ the curriculum of
European education for a thousand years to come. (Beck, 1965:17)

New knowledge and the"passage of time have introduced additional
"subjéctsdihto generaT school curricula, such as science and history,
but this two cycle structure and its constituent elements can still be
discerned in tontempdfary schools in Europe and North America, and,
through export and imitation, much of the world. The existence of two
cycles of study, elementary dand secbndany, rémains'univerSa]land
“rhetoric and logic are still taught, but under the.names of literature
and>mathematics.“ This suggests that tradition may have particular
importance in defining school curricula especially in so called
academic knowledge. Aries (1964:243) suggests the medieval school,
especially the small village schoools, placed some considerabtle
emphasis on contempbréry 'practical’ concerns: “... thevexamp1e§ of
Writing“given to the school boys to copy were business Forms, receipts,
bonds and so on. It was proposed to school them in the affairs of the
age." The inclusion of specialized practical know]edge in schools
preparing students for adult roles can often be problematic. Aries
(1964:297) offers an instance from the time when village schools were

‘becoming popular in France and the ability to write well and count

accurately were highly marketable trades :
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The division of labour between school masters and scribes was
- a difficult problem, which even the magistrates to whom it was sub-
mitted found impossible to solve. Thus an edict of the High Court
issued in 1661 states that the scr1bes may have printed books or
texts to teach spelling but theylmust not on any account teach
reading. But, as Claude Joly points out in his defence of the
little schoO]s, ‘any Scribe teaching his pupils to read from these
texts and printed books can say that he is teaching them spelling
. and not reading.' The best solution would have‘been for the
»  schoolmasters to teach reading but not writing and the master
scribes writing but not reading, with a common contested zone
between them for spelling, which, incidentally, was in its early,
unfixed stage. It can be seen that reading and writing, which are
now considered to be complementary, were for a long time regarded
as independent subjects to be taught separately, one being assoc-
iated with literacy, and religious culture, the other with the
manual arts and commercial practice. :

‘Successful completion of the curriculﬁm‘prhvides the major
‘qualification for entry,into,the particular positioh,.?ol“or status )
td which students agzire by éhrg]]ing 1n the échoo] and as ment1oned |
prev1ous]y, this 1s normally signified by the award of some appropriate
symbol of success during a culminating ritual. Furthermore, the
original derivation of the term denoted "a course to be run," the
c]earjimpliéétion being‘that only the fit wduld successfully survive
the rigors .of the expériente. Hence, it is in the process of.masterihg
.or fai1§hg to master the curriculum that‘the selection functihn of
schoq]s %é-méhf%est.,

External author?ties -‘Decisions with regard to.who may be

taught what and by whom, that i what may const1tute the curr1cu1um of
a given schoo] and who may attempt the course of study, are typically .
determined by authoritative bod1es external to the schoo]s themselves.

In the matter of reading and writing noted by Aries above, the legal
system was the arbiter. In the bush schools of'west Africa, the

curriculum wa§ defined by tradition and specified by the "grandmaster

or namu "

-
rS
.

who was considered to be "endowed with wisdom and mystic
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power in a superlative degree" and in whose charge the school was
placed (Watkins, 1963:43). In the medieval schoo] the master appears
 to speCify the curricuium 'However, as-Aries (1962) notes the
'subJects taught were derived from Graeco- Roman tradition and spec1f1ed
in c]assical texts. Throughout the medieval period, pupils in all the
European countries with a Romance‘heritage studied similar curricula,
‘frequent]y’from translations of the same classical works, which the
teacher had mastered through his soc1alization to this culture.

In contemporary times and cu]tures, schoo] curricula -appear
to de defined by tradition, practica1 poiitiCized presses and legiti-
mated formal]y constituted authorities such as governments and univer-
“ sity and school boards.” The deﬁinition of what knowledge should, can, :
must’ and must not be taught is a process which is characteristica]iy’
performed by such appropriateiy.conStituted authorities external to

. the school.

-

~This process appears as a 1ogica]’extension of the task that
these authorities have in the provision, operation and supervision of the
- schools they‘operéte Through their influence on currigulum, power to
appOint teachers and the ultimate power to estabiish Qr discontinue a
particular school, these bodies, be they’local jurants, a oounCil of
bishops, a university senate or ‘a local school board, effect control over

the operation of their schools, and thus the molding of aspirants to the

ro]es of which they are guardians - v

Specialized Premises ) . ' ) . S

* Almost 1nvar1ab1y, schegﬂsgsre housed 1in spec1a112ed premises.

The west African bush schoo] is no exception. Watkins (1963 430) te]]s us
. that: | '

-~
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fhe sessions of this school are ﬁot held in the towns or vi]]ageé
proper, but a permanent place is selected in the forest not far
distant from the principal or capital town.of a chiefdom or district.
This special section of the forest is ... never used for qQther
purposes, although all the structures are burned at the close of
 each term. Every distfict or subchiefdom has its own school and
-specia] reserved forest for the purpose. :

So it tends to be in all cultures and times. Schooling occurs
in places set apart from the community, which are frequently reserved
for this sole purpose. In contemporary times, schools apbear as high]y_
visible and central structures occupying relatively large tracts Qf
land in central locations, -and surrounded by glacis of asphalt or grass,
the éfchitecture frequently seeming to mirror Jeremy Bentham's designs
which were modelled after prisons (Shipman, 1975:84). vapica]Iy, the
administrative office§ are located close to the main entrance, and the
unscheduled exit of students (and even teachers) may often be controlled,
and movement within the confines of the buildings regulated by bells,
buzzers and regulations encouraging orderly progress. The message |
frequently communicated to both "inmates" and outsidersiis one of
restricted and high]y cont#o]]ed territory. The two exceptions to this
are fecréation énd teaching areas. The latter form the commonest
ecological niche in schools and school plans typically show the tOta]
space being divided into regular box like enclosures. This "eggcrate”
archftecture reflects and conditions life in schools, reflecting what
Lortie (1975:13-17) describes as the "cellular" structure. These
insu]éted spaces provide the arena in which teachers and pupils forge,
modify and act 6ut their reciprocal roles. ‘C1assrooms are traditionally
regarded”as teachers' territony, doors being more often cioséd than

“open, and permission being sought from teachers before entry. The
advent 3§,oben sbace schoois in the sixties (Cohen,'1975) does not, in

A

¢
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retrospect, appear to have changed this a great deal. Larger schools

remain conglomerates of classes, collections of classrooms.
CHAPTER SUMMARY

~The objective of this chapter has been to outline what are

taken to be the major characteristic features of schools. Seven major
characteristics were identified and commented upon: (1) puﬁi]s; who
. are aggregated into (2) c]assés, each of which is placed in the charge

of a single (3) teacher, for the purpose of (4) 1nstructfoﬁ in a
determined (5) cﬁrfééa}um, sahctidn$d by (6) external authorities. The
aSeVenth characteristic feature is }He.location of theischqo1 on
specialist premises.

No specific attempt was made in the chapter to identify
different types of school. On the contra%y, the intent was to develop
a highly generalizab]e mode]_that included features likely to be found
in all kinds and types of school. For this.reason, the model developed
,’ in this chapter will be refered to as the “generic" type of school.

As described, the genéric typé of school appears as a special
purpbse and re]atiye]yvubiquitbus form of social phenoménon, observable
in many.éociétfes Enﬁzfimes. Schools are seen as serving as extensions
of societies and sub-communities,7estab]ish¢d, operated-and regulated
by appropriately constituted authorities in ordér to educate and
socializé persons in pfeparationefOr theif occupation\of relatively
higher staﬁﬁs positions in fhese social sys}emé. This mission 1is
accomplished through the teachiég of andelimited and authoritatively

sanctioned curriculum to aggregates of students by specially engaged
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_teachers considered to be adequately nowledgeable and suitable
exemplars of t“e values and ideals of the soci .ty or social system in
question. While =chools are only one form o~ specialized instructiona1“
system, they are differer "jated from others by this grouped instruction
of pupiis regulated by external authorities. This suggests that

schools could be best viewed as specialized teaching, rather than
Tearmming, systems; tutoring and apprenticeship and other similar in-
structional technologies being alternate forms. Obviously, there can

be no guarantee that what is taught in schools will be learned, and
indeed, much!/ Tearning gained in schools may be incidental to their
formal purpose. But, regardless of what is actually learned by pupils,
schools are generally regarded as places in'which there is reasonable
sureity that a body of defined and de]ihited knowledge will be presented

to the pupils.



Chapter Five

AN IDEAL-TYPE MODEL OF
PUBLIC SCHOOLS

The Bishop of Rochester in the House of Lords condemned
Sunday Schools as fostering the views. of the French
Revolution, and many people agreed that revolt would
spread to England if the poor were educated beyond the
level in which God had placed them.

C. E. Phillips

Universal, free, compulsory schooling is accepted as the
goal in every country. There is little argument any
longer about the right to educational opportunity.

Robert Hutchins

iNTRODUCTION

Public schools are so ubiquitous in contemporary times as to
be commonplace, and this may be one of the reasons why they are so
poorly identified in the literature. Thé bu]k.of the conceptual and
empirical studies of these phenomena treats them simply. as schools and
fails to take accouht of the manner in which the nature of the generic
type‘is modified in the case of public schools. This distinction |
. between public schools and the more general characteristics of schools
er ge is particularly important™ in any attempt to better understand
th organizational and bureaucratic nature of tﬁe chief educational
_ agéncy in contemporary societies, and this is especially so within

the stc1p11nary matri x of educational adm1n1strat1on, for it is puwblic

schoois that are the maJor concerns of scholars and researchers in the

\

d1sc1p11ne
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Ddstindujshing between public and other types of schools is the
main objective in this chapter. This is attempted under three major
headings.'rln‘the firstieection,'aﬁtention is inen to fhe three major .
characteristics“that serve to differentiate public from othe} types
of schools. This is followed by the development of the ideal-type
-mode] ofapUb]ic schools. In the final 5ection, the organizational
'characteristics of this model are out]ined with the aid of the taxonomy

of organizational facets.
IDENTIFYING PUBLIC SCHOOLS

Public schools may be>1n1t1a11y def1ned as the specifically
modern type of school that compulsorily enrols all the non- infant and
non-adu]t members of a society at no d1rect cost to themselves or their
households. This preTiminary definition focuses attention on three .
distinctive characteristics: (1) compulsony enrolment; (2) public
funding; and (3) the role of the state as sole agency that can

implement and enforce the policies to guarantee the foregoing conditions.
S

Compulsory Enrolment

Compulsory school attendance 1eg1slat1on was passed in Prussia
in 1763, in Upper Canada in 1871, and in the United Kingdom in 1944 .
However, the mere passing of such legislation neither ensures that full
attendance will result nor that the majority of children in the society
were not previously receiving some fdrm of education. In Upper Canada,
for example, available statistics (Urqdhart and Buckley, 1965:588-589)
suggest that in 1871 only about 188,000 pupils were registered in the
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schools out of a compulsory age cohort of 443,000. Furthermore, :
registration does not mean attendance. The annual report presented

to the legislature in 1879 (Prentice, 1977:19) suggests that 92 per

cent of the compulsory attendance cohort were registered in the

Yo,

~ Ontario common schoqé g Statistics Canada (1973) figures'reveal
ViguEa.
postgtendance rate was at that time below 50 per

that the average dai
cent. Indeed, a 90 per cent average daily attendance was not achieved
in Ontario (nor,Canada as a whole).until the 1930'sv(Statistics Canada,
1978). On the other hand, it is clear that the méjority of British
children were réceiving‘public1y funded education before the enactment.
of compulsory attendance legislation in 1944, and indeed the 1oéa1
boards did have the authority to require attehdance if a community
desired this.

Furthermore, schooling, as is often asserted, is not the only
means for providing for th$ education and socialization of children
and public schooling is only one of a much wider set of alternatives.
Prior to the establishment of public schools, many children were
Aeducated through ﬁq@e instruction or through attendance at a wide,
variety of scho&fgﬂ;anging from the methodist inspired and egalitarian
motivated Sunday schools in which, in the original case, literacy and
manners were given almost as much attention as religious dogma, through
the cooperatively supported common’gchools that were so popular in
North America, to the selective entry, fee charging and state aided
grammar and‘Public schoo]s_shch as Upper Canada College “and Rugby.
EXact]y how these and other methods of educating the children in a

society were displaced by almost universal reliance on the public school

is a more complex problem than it at first appears (Scotford-Archer
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and Vaughan, 1971a; 1971b; Prenticé, 1977) and is not o%wimmediate
importance here. It will suffice to note the two extremes of this
social revolution by referring to the sentiments expressed by the
Bishop of Rochester and Hutchins at the head.of tﬁis chapter. During
the late seventeenth and eér]y eighteenth centuries, the European
societies and their extensions in North America and é]séwhere
evidenced sharply divided opfnions and attitudes towards fhe idea of
educating all their members. But, at the present time, the)uniVersa1
right of children to an education is widely recogni?ed and even
enshrined in thé Universa] Declaration of Human Rights promulgated by
_the United Nations. Furthermore, this right is understood as Being
guararbeed in terms of a compu]sory educat1on in order to ensure that
children may not be denied the opportunity of learning socially valued
knowledge due to parental ignorance or social neglect.

Even so, this st111 does not exp1a1n why compu]sory attendance
]eg1s]at1on is cruc1a1 to an understanding of public schools, for schools
provide only one route to an education. However, it is clear that any
aftempt to educate entire child populations cannot rely on tutoring,
appren;iceship or some form of self-directed 1earniﬁg. In fact;iéchoo1s
providing as they do the valuable economies of scale resulting from
group instruction, offer the only affordable and praéticable technology
available for making mass education and socia]izgtion a reality. Henée,
compulsory education has come to mean,. for all intents and_purposes,
compuTSOry school attendance. |

This then is thg first important characteristic of publc schools,
but by itself compulsory attendance is not a;sufficiently distinctive

characteristic, for as noted, the existence &f such a legislation may
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have little actual effect on attendance rates: the importance of com-
pu]sory attendance laws lies not in their actual promulgation but 1n the
jndication that they provide that a society has become committed to the

universal education of its child members, and thus to public schools.

Free Schools and_;;;Lersa] Taxation

~ The emergernce of public schools in different societies has

proceeded1 i many different ways and according to many different time-

tables Ajs suggested by the‘Wide]y separated times in which.compu1sory
attendance laws were passed-by particular nations, but régard]ess of

en a society became committed to mass education policies, it ié clear
that these cannot be effected unless sufficient revenues are proviaed,
for the corollary of compulsory attendance legislation is the provision
of free schools. By this it is meant that pupils may attend school at
no direct charge‘to themselVes‘or their housého]ds. In normal circum-_
stances the only way this may be achieved is through some form of uni-
versal taxation. It is evident that there are many technical alterna-
tives by which this may be done: the base of the tax may be property,
income, sales or salt, or the monies may be appropriated out of general
‘government revenues generated by taxes of all kinds. Furthermore, the
moﬁies so raised may be allocated in a variety of ways to ensure that
adequate prdvisions are made for thoSe who are to be educated. Possible

alternatives include distributing the tax revenues to parents, who-

may then purchase education for their children on the open market, or
. T

1 And. is proceeding. Un1versa1 primary education is still an as yet
unattained policy goal -in many of the S0 called Third World nations.
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-gra ng‘the money to indiyidual schools or school authorities, or the
government may make direct provisions'by establishing and operating
schools itself.

Some of these alternate-approaches to financing mass education
do not produce public schools. Distributiﬁg tax money to parentsior
students, whether this is in the form of cash, vouchers or scho]ar§hipsa-
could,for example, lead to the supbort of entrepreneurial schools or
certain types of non-school education.

However, it would appear that, with the exception of a féw ex-
périmenta] schemes, a]i societies that havé‘adopted méss education pol-
icies have adopted a method of fiﬁance that ensures a degree of account-
ability over how tax reserves will be spent and thus have encouraged the
deve]opmént of schools operated under pub]ic auspices thro;gh some form
of political authority. The North Americaﬁ'pattern has been to retain,
in most cases, a variabfe degree of accountability to regional and local
residents through various forms of property taxation. In other insfances
much more reliance has been placed on central takation and funding. -
But, whatever pattern of finance is adopted, the effect has been to

place the capital and operational financing of public schools under the

control of one or more government bodies.

State Control.

The preceding discussion of compulsory education and public
funding 1eadsvinevitab1y to a recognition that pubTic,schoo]s are agen;
cies established and operatéd under the authority of the state. This
term is not used here in the sense of implying any particular form of

governmental orgelitist domination, but is understood as denoting a
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politically orgénized society occupying a definite tefritory. As such
the term refers to nation states such as France or the Uﬁited Kingdom
and tb the semi-sovereign territorial units within federal nafions
as well as these nations themselves. Thus the Province of Alberta
and the gtate of Oregon are recognized here as semi-sovereign states
while the federations of which they are a part, Canada and the "United
States of America, are recognized as sovereign states. W
Given the adoption of a policy of mass education in a state and
the necessity of some fonn of universal taxation to 1mp1emg;t this ho]-’
'icy; then it follows that public schools will be established and their
operation controlled by whatever ;ystem of government 1s_accepted as
1égitimate in a given state. This is so as no:other body has the means
to enforce the necessary provisions. In the words of Nisbet (1973:96)
It is the essence of the political community that, above the
level of the most moderate form of physical chastisement, the
only legitimate force in society js claimed for the state. It
alone, declares a long line of western philosophers as well as.
spokesmen for the institutional state, can take 1ife, imprison,
‘exile, fine, expropriate, or otherwise use force upon individ-
uals. That is, it alone can do these things Tegitimately.
Thus, shoqu it become necessary for the provision of é com-
pd]sory attendance law to be enfqrced, thén,this must be done by a
state agency. Furthermore, it is clear that only the state has the”‘
legitimate power to impose taxes or to authorize subsidiary bodies to
do so. Given that the stafe has'the only_legitimate right to police
and enforce these provisions, then it seems inevitable that the state
must of necessity exert control over the other impoftant aspects of the

method used to deliver education to its entire child population. That

~ this is the case is witnessed by the present nature of public schools.
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Compu]sory attendance legislation not only specifies that children

mus t atteﬁd schools but also the Tength of attendance and on what

grounds exception may be granted ‘and thus defines who the pupils of pub-
lic échools shall be; in order to ensure that the education received is
of a sufficient and uniform quality, the state also specifies the qual-
ifications required of teachers; in order to ensure that the knowledge
taught is tb be reflective of the soc%ety as a whoie,.the state ailso out-
lines the curriculum; in order to ensure that ai] pupils wﬁ]] be ade-
quately, but not extravagantly, accommodated the state a]so.regulates

the type of specialized premises provided. Other instances are clearly
evident and are noted iater, but the poinf is established; public schools

. are essentially state regulated and controlled agencies of mass education.

Summary

This discussion has served to provide an initial orientation to

Apub1ib schools as a distinct and significant variant of the generic type
‘that has only appeared in comparatively recent times. It has also pro-
vided a necessary preamble to the outline of the ideal-type model in the
next section. The three phrticu]ér features of public schools that set
them apart from other types of schoo]s can be summarized in point form:

(1) They are established and operated under the authority of a
sovereign or semi-sovereign state.

(2) They enrol all the non-exemptéd, non-adult and non-infant
persons permanently resident within the territiorial juris--
diction of the state, these being required to attend due to
establishment of compulsory attendance legislation. )

(3) The pupils attend at no direct financial cost to theiselves
' or their households, the capital and operating costs of pub-
lic costs of public schools being met by some form of univ-
ersal taxation ofi all residents of the state.

9.



128

y As was indicated in the foregoing discussion, these three fea-
tures are all highly ipterdependent and serve to represent the common
solutions found in all societies to the technical problem posed by the

adoption of a policy of ‘universal child education.
THE MODEL

Public schools are manifest in many empirical fofms both
within and between'legislative jurisdictions. Within Canada there
are- twelve sub-national governments exercising Ebntro1 0ver'pub11c
education, and each has adopted differing policies which form and
constrain the nature of the public ;choo1s operafed Within their
jurisdictions. Differences are‘especia11y evident befween émp{rical

cases in organizational patterns, ageS of pupils accommodated, types

of curriculum empioyed and size. Differences between public schools

operated in différent coqntries may be even more marked. Even a
curéory survey, therefore, would recognize many empirical variants,
including open area schools, elementary schools, technical schoo]s,
comprehensive secondary schools and so on, and?these run the gamutybf
size from one classroom to a hundred or more. Thié variety suggests
that no one simple model can be representative of.all (Corwin and
Edelfelt, 1977:3-4).

The research design adopted for the stydy attempts to. overcome

the problem of building a representative model by employing the format
L

“of an jdea]—fype model. Comments on the nature, advantages and dis-

advantages of this type of construct were made in the expositioh of

the research design. At this point, it serves to reiterate that the

a
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. model developed here is not meant to.describe any particu]ar schpo],
but to reflect an imade that is intended to represent the most
character1st1c features of pub11c schools as a genera] form of social
phenomenon. In attempt1ng th1s the appropr1ate technique is to
~clearly identify these features and relate them to each other in what
is taken to be the 1dea]]y typicai case. In this way, the features ofﬂ
interest in the object under. consideration are high]tghted and, to

some extent, exaggerated out of realistic proportions. The major
penalty incurred in adopting this approach, is, as Weber (1947:90)
notes, that the relationship of the model "to the empirical reality of
the immediately given is prob]emat1ca] in every individual case." On

the other hand the part1cu1ar advantage is that an analyst has a

»c]ear]y spec1f1ed conceptua] mode] as a point of reference.
To some degree the mode] presented “here does not fuT]y meet

~ the criteria for an 1dea1-type as, in order to avoid dysfunct1ona1

genera11t1es, the mode] féf]ects the features of public schoo]s that

3,

were most common. to thé. ' hor and the context in which the study is \Q'

written. For th1s rea" ‘art1cu1ar aspects of the mode] may be more

typical of pub]1c schoo]s 1nd0ntar1o or A]berta than those elsewhere.

At all-times, however, an attempt has been made to retain a high

degree of genera11zab1]1ty

Governing Authorities of the Public Schoo_x o /—f"-\)
In the idea]]y*typtcal case-there will be three external

authorities concerned with the establishment and operation of public

schoo]s: (1) the Tegis]atire authority which is the government of a

‘ sovereign or semi-sovereign state; (2) a specialist administrative
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department of that government; and (3) a Tocal  authority.

The legislative authority. 5Lb11c schools are estab]ished.by
~a state to ensure that all pre-labour force'cifizens are guaranteed
the opportunity to acqu1re what is cons1dered to be basic and
s1gn1f1cant know]edge at no d1rect cost to themse]ves or their
families. Powers necessary to ensure the implementation of this policy
will be specified in enabling ]eg{sTation created and amended by the
" establ ished government. This government may be a néfiona1, or,
“particularly in federa]4states sub- nat1ona] government, depend1ng on
which level has appropriated, or been acébrded, Jur1sd1ct1on in this
\
policy area.

The enab]ing»]egislation governing the establishment and
dperation of public schools and the necesSary administrative“structure
will, in the ideally typical case:

(1)~spec1fy that all residents of the state at and between the ~C
ages ofsix and sixXteen will attend a public school or be
provided with some other form of instruction acceptable to
government administrators; « :

(2) provide for appropriate penalties to be levied against parents
to ensure their comp]1ance in ensuring that all their childeen
attend schoo]s,

. (3) provide for a means of financinglfhe operation of public schools
established under this legislation, from some system of effi-
cacious universal taxation;

(4) delegate and distribute powers between a central administrati:

. authority responsible to the government itself aid a number o1
local authorities. :

The central. authority. Th1s will be a specialist 2rnment

department headed by a minister of cab1net rank In the i1dealPy typical
case, the enabling 1egislation will accord this body powers to:
(1) specify qualifications required by teachers and adm1n1strators
emp]oyed in public schools;

Q
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(2) award and remove credentials enabling individuals to seek
employment in public schools and specify any specialist -
training necessary for the award of these credentials;

(3) .prescribe and amend the major elements of the curriculum to
be taught in the public schoolsl;

(4) examine or otherwise evaluate the’kTowledge acquired by the
pupils enroled in any public school*®; ) -

(5) specify credentials to be awarded to graduating pupi]sl;
(6) inspect any public school, its program or teachers, and

(7) establish operational procedures and audits to ensure the
adequate financing of the public schools.

In order to'operate effectively in these areas, the central
authority will employ a diverse and sufficiently numerous cadre of
officials and may maintain regional offices if the size of the

territory or a perceieved need for close supervision exists.

The local authority. The actual establishment and operation

of pub]ic schools will be effected throughya local authorjty‘éstablished
under the provisiohs of the enabling legislation, this agency being
accorded adminisgrative jurisdiction overfbub1fc schoo]s withiﬁ |
territory deffned by the Tegislative power'&% its pinistry.

. The 1oca1’authority will be composed of a iay board of local
residents elected by the énfranchised résidents of the territory eVery
several years. Theiboard may be a semi-?uténomous governing Body under -

the authority of the central government, or it may be a sub-body of

some -form of municipal council empowered tofgovern-the territory in

’

1 There are several empirical instarces that do not evidence these
characteristics, one of which is the United Kingdom. :Control and
regulation of the curriculum in this case is effected through sets of
extemally set and evaluated examinations. The interpretation of the.
syllabi promulgated by the examining bodies being used by teachers
and administrators to define the curriculum. .

-
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| question in a limited number of policy areas, and with Iimitéd powers
specified by the central government. Whatever the case, this body will
employ a permanent administrative staff headed by a chief executive
officer, whoge appointment is required by the enabling legislation.
This individual will be appointed by, or his appointment will be
subject to approval by, the central authorityL In the ideally typical
case the local authority will be accorded powers to:

(1) establish public schoo]s‘in appropriate areas of its tgf?ifory;
(2) employ and dismiss teachers and other personnel-as required;
(3) appoint principals in éach of its schools;

(4) direct pupils to attend particular public schools operated by
it;

(5) effect minor modifications and additions to the curriclum;

(6) perform all other adm1hﬁstrat1ve duties necessary to ensure the
realization of the policies enacted by the legislative
authority.

Participants in the Public School

As identified in the previous discussion, pupils and teachers
are the major participants in schools. .In the ideal-=type public school
a board appointed administrator is an additional participant.

Pupils in the compulsory age .cohort. The main body of pup1ls

will be all those six to sixteen years old residents in the geograph1ca1
area served by the school, e§cept for a small group who are excused
attendance by the authorities. Tﬁis mihofity'wi]l be composed o%

those judged to be unable to benefit from public school fnstrqction

due to mental or physical incapacities and those for Qhom‘their parents

have secured some other form of education.
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Voluntary pupils. In addition to the pupils who are compelled

to attend, the ideal-type public school alsc enrols children who are.
over five years old whose parents elect for them to attend. In
addition, free attendance at public school is offered to all permanent
resident: whr have notkattained the age of majority. This over-sixteen
age cohort is of particular interest, for, while compulsory attendance
]astsAon]y ten years, it is a characteristic of the ideal-type »
pubTic school that the formal curriculum requires tweTve years of
study for completion. Hence,von1y those gypi]s who remain in voluntary
attendance after ‘the age of sixteen can comp]etebthe full cdrricu]um

TN and gain a public school completion credential. This is important,
for such credentiaTs'are always a prerequisite for entry to higher
level professioné] and vocational schgo]s that provide entry to the
higher status positions in the envifoning society.

The enabling legislation specifies fhat a]1.pupi]s in the ideal-
type public school are'reduired to be comp]iaﬁt to the 1egitimate
instructions and commands of the teachers and the administrators, and
this is enforced by tradition, community and family norms and by
according teachers the right to the judicious use of force to attain
cémp]iance. Furthermore, the local authority is éccorded the power
to expel pupils for sufficient cause and the principal the right to
suspend pupils for a Timited time as a punishment for non-comp]iancé to

teacher instruct{ons or school rules. | ’
Teachers. A1l teachers in éhe ideal-typé public schob]‘are

required to hold a teaching credential awarded by the central authority,

1ocal'authorities.being prohibited from engaging persons as teachers

[}

who are not so licensed. This credential is only awarded on completion

o
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of a four year post public school cycle of study at a specialist
teftiary level school approved by the central authgrity and teaching a
curriculum sanctioned by this authority. In addition, the award of a
teaching credential is subject to the prdspective teacher being a
citizen of the state and having no criminal convictions.

The teachers Wi]] be members‘of a representative association
whose jurisdiction is coterminous with that of the state. This assoc-
iation will represent teachers in contract Aisputes or cases of alleged
malpractice, and will impose a code of ethical conduct on all of its
members. A1l public school teaéhers will be empioyed by local
authorities and assigned to individual schools by this authority or
its executive body. Terms of emp]oyment will be specified in a
contract between each individual teacher and the board and conditions
of employment, including salary, will be collectively negotiated'by
repreéentatives,of teachers and either the local or céntcal authority.

The school administrator. One teacher in the public school

will be appointed as the school administrator‘by the local auth%rity.
This individual will hold a valid teaching credential as well as
additional qualifications specified by the central authority and will

be the direct‘fepresentative'of the local authority and its admini;tra-
tive executive in the school. Contingent upon the size of the school,
he may have a number of assistants. Duties will inc]ude?the enforcement
of all regulations and policies 1egitjmate1y promulgated by each of the
external authorities, the deployment and sdpervisioh of teéchers _
assigned to the school;,ana Tiaison with-external agencies including

pupil households. The position of principal constitutes the highest
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status and authority position in the ideal-type public school and the
lowest status and authority position in the administrative hierarchy
_ A ‘ .

responsible to the Tocal and central authorities.

Curriculum and Instructional Organization

In the ideal-type public school, major elements of the

' .curriculum will be specified by the central authority, and any modifi-

cations made locally will be subject to approval by this body. This
formal program of studies will dictate both the formation and -
sequential érrangement of classes in the public school and thus its
. operational structure. |

The public school curriculum. The formal program of instruction~

in the idealffype public school will extend over twelve years, will be
sequentially graded and branch into two parallel and independent |
bodies of know]edgé éfter fhe nihth year. Each year of study will

- form a body of graded and sequential knowledge such that mastery of

a given year's.know]edge will be considérgd to be contingent upon
successful learning of that contained in the program bf study for each
preceding yeaf. Sucééés in learning the knowledge contained in each
grade will be judged by the teacher assigned to eaéh class being
instructed, through observatijon and testihg of pupil behavior and
through the occasional use of externally designed tests. However,'.
pupils will normally be considered to have mastered the ;urriculum and
content of any given year unless there is strong evidence to the
contrary. Hencé, the age pf\pupi]s in the_idéé]-type pub]icvschoo1 is
high]y'correlated with the curriculum level being studied, classes being

taught the first year of the curriculum containing a dominant majority
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of six year olds, and those studying at the seventh graded year being
mainly composed of thirteen year olds, and so on.

Subjects studied will include those related Fo Iiteracy and
.numeracy skills as well as fo]kAand 1iferary know[edge relating to
social 1ife, nétional heritage, elementary natural sciences, artistic
development and appreciation and health practices and physical
development. Great emphasis will be placed on literacy and numéraéy
skills in the earlier years of the curricuium, with more specialist

knowledge being taught in higher grades.

Premises and Territorial Organization

As vehicles of mass education and socialization established
through legislated state authority, public schools are required to
enrol all children in the defined compulsory age cohort that are
resident within the area served by each school. This ensures that
public schools are never isolated phenomena, but will be distributed .
within a territory according to population densities. As is the
case with all other schools, they will 6perate in specialized premi%éé,
thése being, in the ideally typicai case,¥constructed and maintained
by the local authorities and centrally located withih or between
settlement areas. ) _

Only in tﬁe smallest regional territory does the local author%ty
operatefa'single public school, isolated settlements often being v
provided with public schools directly by the central authority. Thué,
in the ideally fypiéa] case, several public schools will be operated

by a.loqa] authority within its assigned territory, these forming a
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public school system. Economic and philosophical considerations may
promote the Tocal authority to establish schools specia?*zing in
particular curriculum levels or branches wifh the establishment of
specialized elementary and secondary schools on separate premises being
empirically common. Whatever the actual basis for organization and
differentiation within a public school system, schools 1ocat%g n
.specialized premises wi]]yfor the most part be taken as consti;?tiné :
an 1ndiv1dua1 and distinct school with a particular name, character
and staff. The environing neighbourhood or community from which this

school draws its pupils will contribute to both the character and status

accorded to a particular public school. Social class isolation and

other systematic socio-economic differences between nei¥Bourhoods and
territorial communities will likely be associated with the ﬁ'nancia]D
resources allocated to the school and the proportion of pupils
attaining a final graduation credential. Such differences are not
easily accommodated within thé ideal-type public-school, except throuéh
observing that the operation of this sch061 will be affecfed by such

immediate environmental conditfons.

Educational and schooling structures. 1In addition to being one

~ of a system of other schools operated by a local authority, the'ideal-
type public schqo] also forms part of ailarger structure throughout

the sovereign or semi-sovergign territory controlled by the legislative -
poﬁer. A1l the public schools within the jurisdiction of the state
constitute what Will be called a schooling strucﬁure. This schooling
structure will form the 16west level of‘an extgnded educational system

within the state aqa consume the greatest share of resources allocated
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by the government for the provision of education in the society and
perform the function of selecting those that will proceed to higher

. e . \
levels of -instruction within the broader educational sy$tem.

- Summar - ‘

Th1s sect1on has presented the ideal-type model of pub11c
schoo]s deve]oped for use in the 1ater analytical chapters. As noted
previously, ideal-type models do not attempt to accuratelayref1ect
specific details that are associated with parttcular empirical cases
and they deliberately exaggerate some aspects as being particularly
important To some degree the model presented here may appear to
be overly stylized and to ignore some features ‘that‘are 1dent1f1eﬂ by |
others as being of importance. A stm11ar-cr1t1c1sm can be levelled at
weber's ideal-type models, but this does not necessari1y invalidate
their use. , : 4 )
., . - The features that were stressed in the model developed in
‘this cnapter dncludedvthe presence of central and local bodies that are
-accorded authority to estab]ishtand operate.pub1tc 5choo1s by enab1ing
. legislation enacted by a sovere1gn or sem1-sovere1gn government A
Acharacter1st1c d1v1s1on of powers between the local and céhtral
authorities was oot}1ned and the existence of pub11c schools as members
of regional‘seﬁool syStems and gtate wide schooling structures noted.
The presence of a twe]ve year curriculum whlch includes ten years of
compulsory attendance was identified as character1st1c as was state
"cert1f1cat1on of teachers and administrators.

F1gure 5:1 offers a schematic summary of the,model.J The public
school is shonn within'its instttutiona] setting which includes the

‘ ~

\
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Figure 5:1

SCHEMATIC REPRESENTATION OF THE IDEAL-
. TYPE PUBLIC SCHOOLS
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central and local authoritiesﬂénd their executives, community house-
holds and political groups which can beupaken és attempting to

influence the established authorities in matters of curriculum, finance,
overall goals and general operation. The twelve graded yearsiof Study
definedJin the prescribed “curriculum are shown with characteristic

di fferences between single teacher and multi-teacher class couplings.
Pupil retention is assumed to approximate one hundred percent until -
age sixteen is reached, .after which pupil reténtion is reduced. ’

THE ORGANIZATIONAL NATURE
OF PUBLIC SCHOOLS

w
 Introduction

Lele

This section attempts to identify the major organizational
characteristics of the.idea]-type'public school. Major headings are
_taken from the taxonomy of organizational chéracteristics as given in

Table 3:4,

Lavironmen

It we.1d seem necessary to recognize ét least two major
environmental 2ctors that are pertinent to all schools. On the one
hand there is ‘e society itself, which constitutes the ggnera] envir-
onment  On 1 ¢ othér, the community or social sysfem that is directly
concermed wi .3 the estab]ishmeﬁt and operation of thé school. I1lus- |
‘Qration n this distinction can be taken from the Eng]ishrpublic schools
of 1 =it centuries, the Grand Serag]%o of the Ottoman empife, the
West African bush schools and éontemporany medical schodls. Jh‘each

of these cases the schools are.embedded within the brbader ;ociety but

4



are tightly coupled to particular sub-systems in those societies: the
English upper-midd]egand upper classes, the administrati?é system of
the Ottoman empire, the occupational and mystic male or fema]é

communities of the West African tribes and. the medical profession in

M omorary states. ‘It is primarily for the benefit of these sub-

Sue.eties or communities that the schools mentioned are operated, for

these serve to educate, socialize and select perstns preparatory to
their occubying positions'in these social sub-systems. Hehce the
. authoritative bodies which establish schools, determine entry require-
ments, sanction curricula and employ or establish fhe employment
standards of the teachers, aré representative of these differentiated
conmunities; -In-Thompson's (1967) terms the specific environment of
any particular school can be viewed as constituting tHeAtask environ-
ment. | | | v

General énd'task environments can also be distinguished ih the
;éﬁé of pub]ic schools, but the overall picture appears more cémb]ex;
If the major missions‘ofjthe pubTic school are taken to be the prepa-
ration of children to become adult members of the state and the |
- selection of Fandidates for additional schooling,}then both the state
and those groupi concerneq with Highei level schooling gan'be taken
as the major constituents of the task environment. A two sector task

environment may therefore be identified. The authorities established
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to gqxe;ﬁsgﬁa\samlgliffr public schools const1tute the immediate task

ﬁironment however, the organizations that represent occupat1ona1
and profess1ona1 groups and all kinds of th1rd cycle schools const1tu-
t1ng a more distant task env1ronment In fact any organ1zed group

that can demonstrate or estab1lsh a 1eg1t1mate concern w1th regard 'to
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the operation of public sehoels_cou1d be included in the "second level®
task environment. This seetor of the task env{honment can be viewed ‘
as representative of the organizations which ehehtua]]y eccept,
graduates of public schools into the{r:membership. Given that they are
to some degree dependent upSh‘the operation of public schools, but
have no direct control over the operation 6f these schoo]s,,then they
-will be required to present any .concerns they have to the established
"authorities chat represent the first level task env1ronment Thus,

the local board, the central authority and in some cases the 1eg1s1at1ve
body, will. likely be subject to political action by chambers of commerce
and other assqp1at1ons of employers, apprenticeship groups, unions and
professipnal aésociations'as well as-universiéies trige schools and
community colleges.  These- re]at1onsh1ps are sketched in F1gure 5:2.

| In addition, there is- st111 the general social environment,
which, due to the provision of,public schooling over a 1arge terri-
torial area is best diViged into state wide and local sectors. At
the state 1evelrgeh§%§1~&hd‘widespread societal goncerns~and values
are of importance and will be expressed through:%he established media
and political assobiat{bns and'partiee cohcerned’with the general
social welfare. The'hotential for sihi}ar ehvjrohhentel forces is
evident at the fegiehe1 and 1oca1_andeneighbourhoed 1eve1s, in whﬁEh
case the particular concerns of specific ]ocaiities or culturally
| homogeneous grouhs.will.likely be of importance and exacerbated by

the fabt that pub]iC'schooling ie primari]y a state ‘governed activity
intended to contribute to the general social good: Thus, regional and
‘]oca1 concerns may run counter to. the broader concerns of the soc1ety

w1th1n this mu1t1 -level and comp]ex soc1a1 env1ronment the very
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nature of public SChoo1s may well ensure that turbulence is the norm

rather than the exception for they are f1nanced through taxes on the
wealth of the society at large and thus all tax payers will, at least
in democratic states, have a legitimate interest in their operation.
Furthermore, the knowledge that is tauoht, or not taught, in pub}ic

schools will likely be of interest to both the society as a whole

‘and the representative groups that influence the task environment.

| Fina]}y,fthe parents of the pupils enrolled in oubTic‘schools have.

a partfoularly‘vitaf interest in their condition and operation.

Implicit in the idea of,compu]sory attendance is the belief that
/3some‘parents may not be oapab1e of making adequate provision for

the educat1on of the1r children and thus the state must assume
respons1b111ty. Th1s créates a set of cond1t1ons under which 1nd1v1dua1
'parents have little chance of 1nf1uenc1ng the schoo]1ng of their |
ch11dren, un]ess they choose to make alternate prov1s1ons for their

- children's education. Taken together with the feature that the teachers
- and administrators are primarily accountab1e to the employing author1ty
and their profess1ona1 associations, and that the prngress of pupils
will be evaluated against system and stucture w1de cr1ter1a deve]oped
from.the state sanctioned curr1cu1um, it is. ev1dent that many parents
may fee1 uninformed about, and re]at1ve1y,power1ess with regard to,

- the school1ng of the1r ch11dren ,; | 3
The many forces and pressures generated w1th1n the mu1t1p1ex
- social environment -described are likely to impinge only tangentnal]y
. on the public sohool ftse]f. Actionigeherated‘by]politiha] and

representative groups in the specialized and broader social environments
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will Tikely be directed at the legislative andﬂcentra1 authoritjes, and
.in particular cases locat boards. Simi]ar]y; concerns of local

residents and parent groups can be expected to focus mainly on the

local authorities, as ft is these that have the powers to éffect change,_
Given the position of parents as outlined above, then, except for ro&tine
and‘prob]eM'matters, they are likely to be in Tittle contact with the
school itself. | |

| Finally, it may bg noted tﬁat public schools are likely to be
much more sensitive to changes -in the economic, demographic, legal and
cultural environments than are most other types of schools by virtue

of their complex environments. Sens1t1v1ty to demographic changsg

is well illustrated by the recent phenomenon of declining enrolments

and the attendant effects. In a similar fashion public schools are
‘also more intricate]y linked to aﬁ,iﬁtér-organi:ationai environmént

iﬁ which other State agencies such as police fokces;‘child cace

agencies and social workers feature highly.

Forﬁél‘Estab]ishment“

Little need be said under this heading as most of the sa]i;nt

~points have beén alluded to previously. Individual public schbo]s

will be estab?gsﬁé; by the action of local authorities under the terms
of reference estab11shed by the central author1ty in accordance with
"the provisions of the enab11ng 1eg1slat1on The maJor lTogic under1y1ng
'dec151ons to estab11sh or c]ose any pub11c schoo]s will relate to demo-
graphic d1str1bu¢1on and financial resources The major operational

obJect1ve will be to ensure that sufficient space is available to

accommodate all the child residents of the territories served at a
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One major consequence of this is that
.

reasonable and defensible cost
public schoo]s will- never be formally disestablished, or otherwise
closed due to poor teaching, failure to graduate an acceptab]e proport1dn

of the original enrolment, or other shortcom1ngs in the qua]1ty of

Staff may be replaced, alternate technologies instituted
so long as an economically viable

- operation.

or other adjustments made, but

number of students remains resident in the area, space must be provided
ion. This point and

for them and the school will continue to function
related ones that also stem from the particular pature of public schools

are captured in Carlson’s (1964) recognition of public schools as

doﬁesticated organizations
Discussion of the goals of public schools, whether they appear

Goals
in the scholarly literature, the popular media or take place in
| i £1 .' This has led Hasenfeld

' . /

n011t1ca1 arenas, are often less than specific
and English (1975:9-12) to posit that goal Specificatfon in human
" This

service organ1zat10ns will be "problemat1ca1 and amb1guous
would certa1n]y appear to be so if a deta11ed technical. ana]ys1s of
the goals and objectives of a number of public schools and the1r
suppor£1ve structures is to be undertaken However, funnt1ona1
1mputat1on would suggest that there are a number of stable and operat1ve
“goals conmon to a]] pubﬂ1c schools: f1rst and foremost they must ensure’
that all 1oca1’resipents of compu]sory_attendance age enro]] and are
encouraged to attend‘on a regular basis, second the major knewledge

e]ements of the formally promulgated curriculum must be recreated*in
the minds of the students enrolled in the appropriagé'gnades, and
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third, the pupils must be socialized into whatever values, norms,

attitudes and beliefs are of significance to the state and, by vikgue

~

— b

of the selection and contrg! mechanisms governing the certification and
employment of teachers, exeéﬁlifie; by the adult members of the school.
Clearly a whole host of objectives, aims and sub-goals will exist as
corollaries of these three major goals: attendance fecords mus t be/
kept, lessons must be prepared, pupil progkess-éya]uated and undesir- :
able behavior in the school discouraged. These can be taken ‘as efining

/

what

some of the major operational tasks of school members .
Functional analysis does not, hdwever, aid in defining
- knowledge will be taught;,what va]ﬁes'inculcated, what behavioés '
encouraged or what type of teaching strategies employed, and /it is
these and similar matters that uéua]]y provide the substance of
discussibns concerned with séhoo] goals. But, by virtue of the
compiex environment of pugiic schoo : and théirnmajor socjal mission,
specifics suCh‘as'these will always be problematical and ambiguous.
" Both curriculum and method in public schools will alway ; at least in
egalitarian societies, be issues for debate with varying ideologies,
philosophies and epistemologies ?uelling the demands of various
representatives of the task, societal and local enviyonments. Thus,
the details of each of the three major goals - who must attend, what
they must and must not be taught, and how and to what cultural elements

they must be socialized - may be expected-to be 1

constant, but not
necessari]y rapid, flux. Knezevich (1975:6-7) prpvides a valuable
overview of the substantive goals of American pu Tic éducation from
1918 to 1966 which charts major changes in currilculum content and

desirable values. This chart and general obseryation suggests that
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changes 1in specific goals in the public schools will occur at variable
rates and in both an incremental and more sudden fashion depending on
intellectual and philosophic "fashions" in the social environment.
One of the major tasks of the central'auihority will be to sense these
changing fashions and ensure that curriculum modifications are made |
as.is apprOpriéte while ensuring the broader policy needs of the state
are not neglected. v

With a context such as this, it seeis possible that the
formal curriculum_ in public schools wilg always represent a cofipromise
that wf]] rarely be fu11y acceptable to all residents of the state.
That this may be so is suggested in the opinion survey conducﬁéd by
Lauwery (1973) and the Phi Delta Kappa Ga]Tﬁp Po]j%. ‘Out of Lauwery's.
(1973:18-19) 1,540 Canadian respondents, for instance, pn]y 229 selected
the curriculum as the "best feature" of their schools from fourvpossib1e
va]ternatives offered, while in the 1972 Gallup survey (Elam, 1973:136)
_only 21 per cent of the total Samgge identified the curriculum as a
“particularly good" feature of theif public schools. Although the 1979
Phi Delta Kappa survey (Gallup, 1979:34) did.not inc]udé a cumparab]ek
question, “Poor curricu]um" was the fourth moét frequently ﬂited

"higgest problem” of public schools identified by.respondentsu

Structure . , - ::?

The gssent?a]ly ce]]u]aristructure of schoo]§ is maintained in
}leic schools but due to their size, the wide spread of maturatioﬁ
]ebels»of.students, and subjects studied, all of which are reflected -
in the curriculum, this structure may be'particuiar1y complex as well

as being partially masked by the superimposed administrative hierarchy.

>

V'
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The major functional positions in this hierarchy. are those of the
principal and teachers, but contingent upon size and curricular level,
public schools will also evidence a number ofeintermediate.positions
such as deputy pﬁincipa], departﬁent heads and subject coordinators.
The exteht to which suéﬁipositions represent discrete and substantive
positions within this administrative hierarchy will clearly vary
bétween er~irical instances as a function of the authority exercised

by the incumbents, but in the ideally typicé] cas;, most of these
intermediary positipns would seem to be of re]ative]y minor importance
in the formal structure of.public schoois. Department headships and
similar positions discharge a coordinative function among the teachers
of a given subject or grade division, and serve a supervisory function
in the deye]opment and refinement. of the curriculum, innovative pro-
gréms and teaching methods. Vice, assistant and deputy principals are
probably best viewed as assistants to the principal and as such cannot
be easily conceptualized as forming a distinct level of what is pften |
termed a relatively flat administrative hierarchy. Howéver, the fact ”
that public schools are never isolated phenomena but rather members of
a wider school system and schooling structure proiides for two extended
hierérchiés of authority.  The first of theseiis formed'by the major
positions in the administrative organization of the school system,
which will be, in the ideal-type situation, the regional superintendent,
the chief administrativé,officer7of the bqard ahd the local authority
itse]f, The second more extended hierérchy will be that of the
officials within the central achority, chief among whom will be the

Minister “eading this state agenby. ..
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lPub]ic schools will Q]so, in the ideally typical case, evidence
a number of staff'positions such as counsellors, psychiatrists:
curriculum specialists, together with a suppor£ organfzat%on of
custodians, maintenance persons and clerical assistants. In all cases
those engaged in such positions will be employed by the local authority
and thus ultimately be :accountable to this authority and its adminiéfra-
tors, inc]uding\the principals of each school. Members of the staff
organization may be assigned to one school or gischarge their duties

in a number ‘of schools while operating from the premises occupied by

the administrative executive of the local board.

 Authority

Major»authority bases for public school teachers and adminis-
trators in their dealings with students would appear similar to those
evident in the generic school: superior knowledgé, tradition, the
external support of pérehts and values and normé in the environing
éulture that‘encourage'complfance to teacher expectations. The one
major additional source of authority that is evident in the public
school is the legal base provided in the enabling legislation and the |
regulations of the cenfra] and local authorities.

This authority‘base is of particular importance within the |
internal and external administrative hierarchies of public schools, for
it forms the manifest basis for effecting the compliance of teachers
and other adult members of.the school. " Thus required behaviors of
teachersland'administrators.are specified in the enab]ing legislation.
and regulations made under its provisions as well as in the policies -

. adopted by the local authorities. Disciplinary procedures and penalties

.



for non-compliance will also be specified in thisrmanner.

One additional point of interest is the authority that public
school t;achers may gain from their teachinn expert1se The literature
generally refers to this as "profess1ona1 authority" and observes that N

X

professionalism may prov1de a basis for conflict between teachers and

administrators (Hoy and Miskel, 1978:71).

Technology

The already described techniques for teaching subjectiVe]y new
knoW]edge to medium sized_groups would appear to define the core
techno]ogyﬁef’schoo]s. This involves the process of translating the
curriculum into lessons and includes techniques employed to encourage
~and evaluate apprppriately receptive student attitudes. In addition,

there would appear to be a long-linked form of serial technology

(Thomspon, 1967) concerned with”factlitatfng the pnbgress of students . .. .

through the curriculum. In public_schools it would also appear
necessary to recognize a technology concerned with the control of
students outside of the classroom. Within Woodward's (1965; 1970)
typology of organizatfbna] technologies, the tasks and techniques
‘used-to effect the serial progress of students appears to specify a
continual process type of techno]ogy, in that the students care
progressing through an ordered and sequential process of learning and
the necessary selection and routing decisions that will determine- their
pattern of study in thelhigher.grades will be taken at a knewn time on
the basis of established-criteria and through the routine collection of

‘evaluative information.: However, the actual process of in-class

teaching'wou1d.appear to be more akin to Woodward's unit or small
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batch‘technology. In the ideal~typé sifuation, the class teaching
technology can be taken as occupying the majority of teacher and student
time in pub11é\;chools, hut £1me must also be allowed for refreshment
and recreat1on during the day As the students are in the care of

the adult members of the s?hoo1 under the pr1nc1p1e Oftn loco parentis,
1t is clear that adequate drov1s1on will have to be made for their
safety and superv1s1on In the 1dea11y typical instance, this is done.
through the enforcement of ru1es and routines govern1ng the use of
specialized areas designated for these purposes, and superv1sed by a
small number of the teachers on-a rotating basis. Specialist areas in
this case include lunch rooEé?\study halls, playgrounds and corridors
within the schoof, in fact all the non-réstricted, non-classroom space.
Significant characteristics of the situations thus created are that
the pupil to teacher rat1o changes drast1ca]1y from 25 to possibly 200
or more to one, the role of theﬁteacher changes from instructor to

. supervisor and the role of the pupjls from learnefS»to members of what
ijs to all intents and purpo§es.a!érdwd that may th?@h&sp to become a
mob. waller (1961} is one of tha few ana]ystsutb'give specific attention
' to this situation in public schoais and except for isolated studies |
such as that by Kelsey (1974) the technology reqaired to effectively
deal with the resulting tasks has rece1ved little attent1on Kelsey's
(1974) approach rests on conceptua11z1ng the pupils as raw mater1a1s

to be acted upon by the appropr1ate techno]ogy and this is probably
appropriate in out-of—cTass sattings where large bodiés of pupils are
gathered together. Certain]y, the fechniques commonly employed by

teachers in these settings bear more than a passing resemblance to
* B

“crowd control techniques and réinforce an image of pupils as raw
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materials. However, this may not be as appropriate when considering
the technology employed in classrooms.

The status_of pupils in the production process of public schools.

The core technology of schools does hot appear to be concerned with
"working on" students, but rather with working on the knoW1edge defined
in the curriculum. The "raw material" of schools may perhaps be
better tonceptualized as the knowledge presented by the teachers to
the students in the classroom. In this view both the teacher and the
students work with defined bodies of knowledge, the objective of the
taék being the acquisition of this "raw material" by the students.
.Hence, the workflow of schools can'he conceptualized as the_seduentia]
streams of knowledge contained in the curriculum as this is manifest
within and acrose grades and subjects; The deliberate socia]ization
_function of schools can also be conceptua]izeg fn a simi]ar way if'the
desirable beiiets,'attitudes and values to which the students- are
;ocialized is viewed as constituting a'body of folk knoﬁ1edge that
is possessed by previously socialized members of the school,. that is
the teachers, and in some cases the re]at1ve1y more advanced students
In this way, both the 1nstruct1ona] and socialization funct1ons of
schools define two major role related tasks: on one hand the teacheré
have the task of preparing and'presenting the CUhriculum knowledge
to the students and exemp11fy1ng the appropr1ate values, norms and
att1tudes, on the other, it is the task of the students to learn the
2know1edge that is presented\to them, and mode] their behavior after

that of the teachers and other prev1ous]y socialized members of the

¢

school.
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By treating the workf]owvand ‘raw material" of sChoo]s‘as
‘being defined by the kncw1&dge that is taught and exemplified im
schools, then it is necessary to accord the students membership stétus
in the school organization. This is in contradiction w13h other

views in "the literature (Wheeler, 1966:57; Katz, 1964:440; Herriott

and Hodgkins, 1973:89; E]boimeror, 1973), but it seems to be sub-
stantiated by the analysis in this chapter and broad recognition of
students as members of an academic community in many types of contem-
porary and histcrical schools. It would a]so seem to be supported by‘
the percept1ons of the teachers themselves, who, at least in the
studies by Waller (1961), Lortie (1975), Palonsky (1975), Becker (1971)
and Nolcctt (1973) do not appear to relate to their students as |

anything other than'barticipants in a shared social experience.

-
“Products

7’

As with other schoo]s, the products of public schoois are the
educated and socialized graduates. %2 the pub]ic,case; graduation is
signified by the award of a credential indicating the comp1etion of
the curhicu]um mhich will be 1ssueq'either by the central authority
_and/or evaluative bodies«representetive of groups in the secondvleve1

task environment. Because of the mass nature of public schooling,

it is also necessary to recogn1ze the pupils who fail to complete the
full curriculum as products of public schools. ‘Students who cease

to attend after attaining the age of sixteen, and those who "drop out"
”]ater,i¥a11 into this ]atfer,category. The extent.tO'whichjthose who
fail to complete the full curriculum should be‘viewed as &ﬁintended'

products of public schgols is unclear given“the selection and sorfing

4
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procedures which are inherent in theéeigchools.-.

Summary /—\/\/

Tab]éxs:l offers a summary of the major organizational features
of public schools classified according to-the taxonomy of organizational
attributes used to guide this discussion.

7 TABLE 5:1
" SUMMARY OF THE MAJOR ASPECTS OF

THE - ORGANIZATIONAL NATURE OF THE
IDEAL-TYPE PUBLIC SCHOOL

Facet ‘ : . Comment

ENVIRONMENT The foyr major sectors of note are the two
layer task environment, the general social
environment and the local schoeol environment.

FORMAL ESTABLISHMENT . By act of the local authority according tc
i the principle of geographic entitlement.
" GOALS™ | - Enrolment, attendafjce and coverage of the
formal curriculum.
STRUCTURE Classes and feache. provide a cellular
structure within a "flat" administrative
' hierarchy.
'AUTHORITY f Main bases are tradition, knowledge, parental
. ‘ and social support, law and expertise.
TECHNOLOGY ’ - "Batch" in classrooms, "process" inschool
- workflow. ‘ ’ o -
~ PRODUCTS C " Certificated gfaduates and non-ceftificated

-drop-outs.
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B CHAPTER SUMMARY

* This chqpter’has sought to outline the”diétinctive;features of
public schools thrdugh thevdeve1opment of an ideally typi§a1 ﬁode].
thehépproach taken attemptéd to seek the major ways in which public
&;cﬁoo1$ di ffered fﬁomjthe generic type of school desc%ibeq ih the'
_preQiouscchapter; - o "

In thg'firstisectibn of the chépter;'the features»of cbmpul-
sory attendancé, s&pport throﬁgh JhiVerga] taxation\and-opé¥atjpn_
under,tﬁe auspices of a‘state were cited a§ distinéuiéhing featUré§
of public schbo]s. The mggej itself was devefqpéd_fn the second
section and Summaﬁized in schematic faéhidn in Figure‘s:l."Atteniion
was given to the o?ganizationaT_nature'bf pUbiic'séh001s in the'finai 3
secﬁion of thé chapter. The taxbnohy of orgaﬁizationa],facets develbdéd'
previously was\used to identify and comment upon the organizational
aspects of bub]ic,schoo]s. The_feafﬁres.identified wereqsuﬁm@riied
in Table 5:1. - o | -

In developing the ideal-type mode inﬁfhis ¢hapter, the
firsflmajor componeﬁt for the an$1y§isfqg thg bureaucratic hature of

public schools has been assembled. -The fqllogjng'chapter develops

the second model component - the reconstruction of Weber's mddel o

bureaucracy.- _ ST . A %



Chapter Six

THE WEBERIAN IDEAL-TYPE
"~ BUREAUCRACY-

For form of government let fools contest
What is.best administered is best.
/ , Alexander Pope

~

INTRODUCTION

Reference has been made to the various denotattons and:
connotations of-bureaucracy. This‘chapter attempts to~provide a
}detai]ed outline of Max Weber's explanation o§ this form of organization.
‘Most contemporary survey works offer a partial and at times incomp1etela
interpretation of this model. For this reason, the present chaSier', F
drawsfa]mostlexclusive]y on the Henderson and ﬁarsons (1947).trans1ation
of the relevant sections in Wirtschaft wd Gesezischaft As Parsonsf :
1ntroduct1on and footnotes in th1s vo]ume provide one of the more
'author1tat1ve scho]ar]y commentar1es on Weber's writings, a convention
is adopted in this and subsequent chapters in which a reference to -
‘Parsons (1947) 1nd1cates some aspect of his connentary, wh11e a .
reference to Weber (1947) refers to the trans]at1on of his text, both_ﬁ
sources being contained in the same volume.

In order to place weber s model within its theoret1ca] context

and better 1ntegrate the reconstruct1on made here, the chapter is

organized in three sections, In the first, short comments on some °

¢ COERL
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salient aspects ot Weber's sociology are offered, especially those
that re]ate to his models of organizations. In the second section,

the ideal-type bureaucracy is outlined and the third section presents

his'contrasting models of traditional and charismatic organizations.

" MAX WEBER AND HIS
‘ ~© " SOCIOLOGY

One of the major problems associated/with comprehending Weber's

‘images and mode]s is that of language. Several translations of his key

works are available in English trans]ationgand many O0f these offer

a]ternate'renderings‘of key terms, some of which mayvcommunicate‘
. . . © - )

,‘unintended connotations.  While this chapter rests almost completely

’ on'the Henderson and Parsons (1947) translation and thus achieves a

degrea of continuity with other ana1ytica1 works, occasional reference

is made to other trans]at1ons -to c1ar1fy key terms. FurthermOre, .

Oy

- several of the ba51c terms are left 1n an untrans]ated form in order

not to evoke™ contemporary En911sh connotations wh1ch may dlstract from

what is taken as the intended meaning.:

A
Neber s scholarsh1p was deep and extens1ve His various'

mode]s of organ1zation are but a small part of his sociolog1cal wr1t1ng°
aéﬁ these, in turn, are but a- segment of .his tota] work One centr‘i
theme thapfruns throughout his wr1t1ngs is. that of seek1ng to descr1be,
comprehend and explain the human condation, and<his concern. in this :

matter ts by no means restricted 3? European or. OCC1denta1 affairs or

A’J
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" to the cohtemporary compass. He was a social historian of note and

- ’
b

his investigation of culturally diverse economies and re]igions gives
his work an enthropelogical depth that may be unsurpassed in the
1iteratbre; This background provides an exceptiena]]y broad and strong
foundation for his notes on social organization, but it is, for the
most part, an unreferencea and undocumented foundation,»for-he is
wont to invoke cultural or historical references, the significance of
which mey not Be inﬁediate]y apparent to contemporary readérs. j
In addifﬁon to his broad knowledge of hietorical and,secia]
conditions, Weber developed an extensive body of social concepts that
complement his models of organizations. For this reason, the section
of Economy and Society deaHng with The Zypes of Authority aﬁd Impera-
tive Coordination (1947:324-423) in which the bureaucratic nbde] is
presented, cannot be taken in isolation from.the rest of Part I of
that leume. Hence, some comment on concepts developed elsewhere is
relevant. | | | _ i
- Verstehen. Weber (1947:107) defined the task ef social study
as beginning "
\ -.;,éwith‘the ¢ estion "What motives determine and lead the
individual members &nd participants in (a) socialistic communi ty
to behave in such a way that the community came into being in .
the first place and thet»it‘continues to exist." ‘
1d seeking to answer this question, Weber (1947:87-115)<maintafned
thet it wastnecesSary for the,ana1yst to suspend his own conceptions
| of;ceuse. effect and'rétipnality andiattempt,to divine andfaccept'
 tﬁe1rati6ha1fty of the neﬁig}softhe sqcial ergenization uhder |

aﬂély§iSJ. Thfseseahth'fOr\Egﬁeretahdidb:through the interpreted
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"intended subjective meaning"'of the actors is verstehen. Hence, a

task of}the social analyst is to attribute phenomenological meaning

to "a given plurality of actors." Objectively ver{fiab1e social facts
are seen'as indispensible, but without verstehen,:bf little value.
Sociology is thus defined as "... a sciepce whichfattempts'the inter-
pretative uﬁeerstanding’of social action in ordeﬁ‘thereby to-arrive =
at a causal explanation of its coarse and effectst (Weber, 1947 .57%).

The bhrase "sociaiistic community" refers to any?type of sociai
or\ahization and encompasses the reality of scho&], family and the
abstract analytical referents of these: organization, primary grOUp

and so on.

Social action. Within this context, social ‘action is taken as

a subset of all human behav1or being that which "takes account of the
behavior of others and is thereby or1ented in its course" (Weber, 1947:
88) and includes "fai]ure to act and passive asquiescence" (Weber, 1947:
112). Thus, action resulting from pﬁre]y,psychological or non-soeia1
environmental conditions is outside of weber‘s delimited area of;;
interest “This d1st1nct1on is similar to that made in the Parson1an
notion of soclal»act1en (Parsons and Shils, 1951) and the concept of
social as opposed, to economic exchange theory.(Homans, 1950; Jaques,

1976:248). | SN

Iypes and typing. In the process of seek1ng 1ns1ght and

',explanatIOn Weber made gréat use of c1a551f1catory schema and
_analytical models, andvtook for granted that it is necessary “to
formulate type constructs and generalized uniformities” (Weber, 1947:

+109). He'(wgber,.194?:89) recognized'tﬁo fonns‘of,generalized schema:
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the typing which sought to represent the "average or approximate”
nature of a phenomenon and that which represents "the theoretically
conceived pure type." Pure types are of course idea]—types. These
“ | .
conceptually constructed and theoretically ﬂased models can clearly
have. no empirical form but remain as accentuated abstractions. Weber
(1947:110) maintained that "theoretical analysis in the field of
- sociology is possible only in terms of such pure types." Hence he is
constantly dealing with conceptual parameters, with 1imiting cases,
rather Zhan with empirically derived 'average' types such as those .
yielded through statistical research. ' : | v
These pure types ar% deve]oped so- as to be used in analys1s to
1dent1fy and winnow out - @he's§5$§ﬁt‘features of the social phenomenon
under study.  Weber (1947:110) explains that the use of idea] types
. both. abstracts from reality and helps us understand it, in

that it shows what degree of approximation a concrete historical

phenomenon can be subsumed under one or more of these concepts.

For examp]e the same historical phenomenon may be in one aspect

‘feudal’ in another 'patrimonial'. In order to give meaning to

these terms, it is necessary for the sociologist to formulate

pure ideal types of the corresponding forms of action which in

each case involve the h1ghest possible degree of 1og1cal integra- -
tion. '

As is evident from this passage, weber}s method relies on the
availability of seyeral a]terhate pure types thrbugh which aspects of
an empirical phenorenon'in the appropriate 1bgica1 class can be
analyzed. His feudél; patrimonial and charismatic'types are eomplé-
mentary to his bufeaucratic type and each of these is developed(foh»
ana1ysis of social: structures which fall 1nto the 1og1cal class of
soc1a1 phenomena termed organ1zat1ons. As such, these are compound
types wh1ch build on other 1dea1~types fbr the categor1zat1on and

P ana1ysis of different‘forms of groups, authority and-s!stems—of order;f‘
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.and in each case Weber's types are ideal-types.

A further point of importance is weberfs use of the "type
case." His development of compound 1dea1;types is based on a system
of conceptual.]ogic in which types of legitimate authority and their
associated systems of order and tyn=s of social systems feature highly.
In developing these ideal-types, he frequently cites a particular
empirfcaf referent as providing a 'typical' case of the ideal-type
under consideration. An example is his (1947:151) citing of the
state _as the type case of.e compu]sory'social association, this being
defined as "an associative  social relationship ... devoted to purposive -
‘activity ... such that the established order has, within a givkn
specific sphere of activity been successfully imposed on every individual
who’confonns with certain criteria." Bureaucracy is itself offered as
fheltype case of certain socja1'systems in which a rationally based
form of legal order obtains. Thus, in Weber's writings, bureaucracy
per se is offered es a very apt example of a kind of social system and
the 1dea]~type bureaucracy is deve]oped to character1ze its essent1a1

nature. ' :

Conceptual Foundations for the Model R

Sal e

 Weber's model of bureaucracy 1s a part1cu1ar _case of the type
}of soc1a1 system he terms a Betrcebsverband “ In such systems the .
members act through and in accordance w1th a system of normative order
fswh1ch 1imits and 1egit1mates the use of power by members and at the
same time accords certain members the r1ght to issue connmnds and
expect,obediencei;o these; Central_tO'Neber's analySiS'qf'these':
,isystehs 1s.the cOncept.of Eerpechaf%; and;in‘particclar>1egit1mate

s
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Herrschaft which constitutes authority. Each of these conceots will
now be passed in review under the two main headings of legitimate

social action and systems of order and authority in Betriebsverbdnde.

" Legitimate Socia] Action.

Herrschaft This term is translated by Parsons. (1947:452) as
"imperative contro]' and by Runc1man and Matthews (1978:38) as 'domina-
tion'. It is defwned by Weber (1947:152) as "the probab111t§_that a
command with a given specific content wi]] by obeyed by anoivé#hgroup of
.persons.”' Specific reference is therefore made to the giving of an
order within a particular social context s heber (1947:153) stresses
that 1mperat1ve controt may ex1st or be attempted in many s1tuat10ns,
‘ that is to say the giving of commands is not 1h itself restricted to
part1cu1ar(persons or groups or a de11m1ted\set of social systems.
Furthermore, 1mperat1ve command is differentiated from’ power, which is
def1ned as “the probab111ty that one actor ... will.be in a pos1t1on to
-carry out h15 will desp1te res1stance regardTess ofythe basis on which
th1s probab111ty ex1sts“ (Weber 1947 152), in that 1mperat1ve command
-1is Spec1f1ca11y de]1m1ted to probable comp11ance to a comméag . ¥

Author1ty A1though 1mperat1ve control may be .exercised t?
any social context, it is viewed by weber (194#;?@3 as -being absolutely
necessary within those soc1a] systems that’requ1re active coord1nat1on
- Organizations are pr1me 1nstances of such systems but not the only .‘
such Famlﬁ1es, tr1bes, nat1ons and-the classic examp]e‘of two men

v

-carry1ng—a ladder are all soc1a1 systems that requ1re active coordinat1on
A

~and thus - the exerc1se of imperat1ve contro] ~ Weber (194Z 325) is fully
%

. aware that members in such soc1a1 systems may comp]y with commands
. 5.

,‘, ‘ v ] . N -

S
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jssued by others for a wide variety of reasons, inciuding custom, habit,
~affectua1 bonds, exped1ency, idealism or the expectation of material
or other u]te:;o;)advantages However, he maintains such 1nd1v1dua1
motivations " ... do not, even when taken together, form a suff1c1ent1y
re11ab1e basis “for a system of imperative coord1nat1on” such as that
whﬁch will be necessary in an organ1zat1on What is requ1red 'suggests
Weber (}947:328) is a belief in the legitimacy of the commands, and the

right of certain individuals to give, and expect compliance to, these

commands. "Legitimacj" refers to the propriety of a,partidu]artsituation,

act or context and a legitimate command is.one that is perce1ved as

_ cept1on of. what constitutes the 1eg1t1mate exerc1se of 1mperat1ve
control in the given context. The exrstence and exercise of legitimate

A

. 1mperat1ve control constitutes. author1ty Severa] factors contr1bute ,
to determ1n1ng Jﬂi&her an attempt to exercise imperative . contro] is

rceived as legitimate or notw>but central to the discussion is the
social context of such action.

Systems of’order The relevant aspects of the context will be

def1ned by the Ordnung that is_believed to exist. Parsons (1947'124)

. translates this as Msystem of order" and. Runc1man and Matthews (1978: 35)
:as "system of regu]at1ons The spec1f1c reference ?s to the system
of . nonnative elements to which an ind1v1dua1 may orient his act1ons
These elements are referred to as "maxims" or “rules" by weber (1947:
,124), but as 1s made clear: Jn Runciman and Matthews (1978 99- 110}\

translat1on of "The Concept of ‘Fo]]owing A Rule'", Neber uses the
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term "rule” in a much wider sense than is uSua]]y common today. For
Nebef a rule refers to (among other things) "a ‘norm' against which
present, past or future évents may3be 'measured' in the sense of a
value judéement.“ In this sense the term system of order refers to
sets of normative rules such as may be contained within a body of
criminal, commén or natural 1aw§ a‘;ode of honour or ethics; a set of
conventional standards of behavior, or the rules regulations and
~constitution of an'organiza;ion. In the organizational context, there-
fore, the concept of a system of ordef includes both. the fo%ma]]y.
established rules and requlations, and the informally estab]ishéd
conventions and principies of behavior that may influence social

- relationships between members in certain situations.

Conventional rules. The disfinction between "formal" and
"informé]" systéhs of orde} in a social syster is made by Weber in
terms of Taw and convention -respectively. A system of order supported
by convention is one in which deviation from the rules will “result in
a relativé]y genéra] andrpractit§11y‘significant reaction of disapproval"
whereas a‘system of order is. | |

. ca]]ed Law'when conformity with it iévupheld by the

probapility that deviant action.will be met by physical or
. psych1c.sanctions aimed to compel conformi<y or to punish
disobedience and applied by a group of men especially empowered
. " to carry out this function. (Weber, 1947:127) '
Weber (1947:128) states thqggfthe means of coercibn is irrelevant"
and may range from-admonition to physical threats or actions. But
although the typerancticnitaken to enforce comp]iaﬁce is not
decisive the “presence of‘a‘group of men engaged in enforcement” fé.

Hence, whenever a functionally specialized system of enforcement is -

o
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evident in a social system, the system of order they uphold igglke

It is.c1ear that actors in social situations may be*s i
the rules embedded in more than .one system of order and the %nf]uence
this will have on their behavior may be persona}iy and ana]ytiéal]y ;><
problematical. Weber (1947:125) al]udes tolthe tonf]iotual situation
produced when due]]ing<was declared to be a crjm;nal act, and some
individuals continued to perceive the gent]eman1y code of honour as
.sti11 b%ing valid, that'is,‘legitimate in certain contexts; Toe
situation in the Bank wiring room as described by Roeth]isberger and
Dickson (1939) is another releyant‘example as would be the dilemma
faced by a so]dieh‘who is required.todki11 aTthoughfh%s te]igion
prohibits such acts. The particuTar point.of interest in all the
examples is that the - conflicting systems of order are all '1ega1'
in the mean1ng g1ven by Weber., That is, duellists face ‘the prospect
-of "phys1ca1 or psych1c sanct1ons“ from both the state and certa1n of
their gent]eman]y peers regard1ess of whether they accept or reject the
challenge to defend their honour, as does the worker in the Bank wiring
room and the soldner on the battlef1e1d 1f they do not obey the _
relevant, but conflictino, rules. One consequenceiih these situations
is that the actors wi11ltake account of-all the systems:of order that
prevail and be influenced in theif‘actibns by the Zegitimacy"they
ascribe to each of. these orders in the g1ven context .

. Leg1t1mate systems of oSﬁer weber (1947: 130) cons1ders that

any system of order may be perce1ved as 1eg1t1mate by those subgect to.

it-in four ways
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a) by trad1t1on, a belief 1n the ]eg1t1macy of what has always
existed;

, b) by virtue of affectual attitudes, especially emotional,
legitimizing the va11d1ty of what is newly revealed or a mode1 ‘to
imitate;

c) by virtue of a rational belief in its absolute value, thus ;
lending it the validity of-an absolute and final commitment; (
d) because it has been established in a manner which is
- recognised as legal. This legality may be treated as legitimate
in either of two ways: on the one hand it may derive from a
voluntary agreement of the interested parties on the relevant terms.
On the other hand, it may be imposed on ‘the basis of what is held
to be a legitimate authority over the relevant persons and a
corresponding claim to their obedience.  (Emphasis added.)

2

The significance of the final sentence of this quotation cannot
be overemphasised, for itservesas the logical link between these ideally
conceived types of systems of order and the exercise of imperative
control in organizations, but before makjng this 1ink explicit, it is
of value to pursue the types.df order in more detail. "A belief in
the sanctity of tradition" is cited by Weber (1947:131) as the most
universal manner in which legitimacy is attributed to an order, but
he (Weber, 1947:132) also notes thgt<

in a very large proport1on of cases, the actors subJect .

to the order are of course not even aware how far it is a

matter of custom, of convention or of law. In such cases, the .

sociologist must attempt to formu]ate .the (ideally) typical

bases of author1ty
This may be especially difficult when‘elements,of,rational belief and
law are involved for such a'situatioh involves the pefennja]]y
difficult concepts oflwertrationalitat and Zweckrationalitdt. The

first of these terms denotes a sense of abso]ute value and u]t1mate

[

.ends (Parsons, 1947 78-79) and Weber cites the existence of- systems of
‘natural law to 1]]ustrate a system of order basedan such rat1ona1
: be]zefs In contrast to th1s, Zweckrat1ona11tat denotes an e]ement of

qa]culabi11ty, espec1a11y as th1s re1ates to the rat1ona] se]ect1on of

,/

¢
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OIS

and between,'heans and ends.

' These concepts are first introduced by Weber (1947 115-118) in
his initial classrf1cat1on of types of action in which he makes it -
clear that trad1t1ona11y, affectually and-1dea11y mot1vated act1ons
are a]] determinant in the sense that alternatives of action are
not perceive  to be 5yai1ab]e to the same'extent as in the zweck-
rational case.' Thus;socia1~action which is traditionai is an "almost
automatic reaction to habitual stimuli", wh11e affectually based.
action is that in which "sor**i or sub11me" 1mpulses .are sat1sffed".

In the case of Wertrationalitdt, once the absolute value in question

is accepted by an actor, then the appropriate behavior is almost

- automatically determined; dedication to "duty, honour, the pursu1t of

. —

beauty, a re]1g1ous call" or Some cause\may then -lead to act1on that
is pursued "regardless of possible cost?, -the‘appropriate action
be1ng, of course, that spec1f1ed in the legitimate system of order

associated w1th the abso]ute goals (Weber, 1947'116) “In contrast to

‘this Zweekrat1ona]1t3t 1nv01ves the "rat1ona1 cons1derat1on of

alternative results of emp]oyment of any g1ven means, and finally, of

" the relative 1mportance of d1fferent poss1b1e ends"‘(Weber,.1947-117)

<

Th1s type of social act1on, therefore, is character1zed in the h1ghest'

degree by a.reliance on calculability.:

>4,

'-Systems of Order and Auth0r1ty - : » -

in 0rgan1zat1ons

Ia the sense that 1t is used in thls study, an orgaﬁ1zat1on 19

_what Neber (1947 153) ‘refers to as a Betr1ebsverbana Both comﬁtfent‘

'tenns of- this f\ypound word need attention
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:asso'iation and‘translatexwebefcs definitioh as follows:
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Verband. Parsons (1947:145) observes that the concept of a
Verband is "one of the most imporpant in Weber's scheme" and translates

it as "corporate group." Runciman and Matthews (1978:33) render it as

~ ... a social relationship whose rules restrict, or exc]ude,
//[ those outside of it and whth1n which there-are particular
individuals appointed f;r the specific purpose of securing
the maintenance of its egu]at1ons One or more of these will
be the 'head' or ‘leader', and in some cases there will also
be an executive staff wﬁ1ch will normally have de]egated powers
in appropriate cases.

-

re exoected to orient their actions. Further-

These regulations form a ystem of,order that is specific to the Verband
and tb which the members Z

nnre Weber (1947:146) s fresses the necessity for “a ‘person or persons

1n'author1ty in{;hese sdc1a] systems".the presenoq of whom is "dec1sive

*

- because it,is not merely a matter of action which is ortented to an

forder 'but=which is dirvected to its enforcement." Given the previous

discussion, this qué]1 A\ makes it clear that the systems or order in™
Verbdnde will be base on "]aw" rather than convention. Thus, the
chief or head of.a Verband, be this'a "head of a fam11y, the executive °
committee of an assocfat1on a managing d1rector, a prince, a pres1dent

-
the head of a church' has as one of his tasks the adm1n1strat16n,

'k
regulation and enfor ement of the ru]es that govern the acts of members.
The leader may or may;not have the ass1stanoe of others in this_task,
and the rules in question wi]] only be relevant to the members of the

" Verband, who w111 "by virtue of their membership" be subject to

: author1ty. In this case, therefore, the fact of membershlp in a

Verband prov1des a basis for 1eg1t1macy to be ascribed to the system of

order '
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Betrieb. The concept of Verband embraces many forms of social
system which we%etrecognizéd as non-organizations inra previous
chapter. A Betrieb "is "y' system of contfnuous purposive activity:of
a spec1f1ed kind" (weber ?%17 151 and this 1s obv1ous1y transiated
,by Parsons as organ1zat1onﬂ although Runciman and Matthews (1978:37)
prefeh the term "enterprise.” However, it is the Betriebsverband, that'
is a closed corporate group ehggged in some form of cont1nuous
purposive act1v1ty, that is the concept of most 1nterest Such"
soc1a] systems are considered to be character1zed by . the presence of .
"an administrative staff devoted to such contlnuous purposive act1v1ty
Within the current organ1zat1ona1 11terature there is, as
preVious]y noted, a strongttendencyvto define orgahizations in terms
~of the pursuit of'gqals. Defined in this manner, organization is
eguivaJent to a ﬁetriEb.‘ However, one of thevmajor concerns'of the
'Titeratufe is thefprocess of adﬁinistrat;on uithin organizations, and
hence the ma1n focus of attention 1s on what weber terms Betr1ebsverb3nde
The distinction between the two is significant. A Betr1eb need- have no
- particu]ar structura1 featurEs aud could‘consist in the most simple

form as a small group of art1sans ‘engaged 1n the cont1nuous product1on

- of goods for prof1t. In contrast the Betr1ebsverband w111 evidence a

-chiefy. head or 1eader,gan administrat1ve_staff and a subord1nate-group
_of workers, {members-or "sub}ects"’(Alhrow, 1970:40). Furthermore, the
major funct1ons of the admin1strat1ve staff will be (1) to regulate

' and\enforce the system of order of the Betr1ebsverband that is to say

they will cohstntute the "group of men espec1a1]y empowered‘to (app]y)

e ohy51Ca1Aor psychic 'sanctions aimedfto'compe],conformity.or to
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punish disobedience" as "measured" against the rules embodied in the.

_ . v

system of order, and {2) to exercise ijmperative control in order to
e | v - ..

further the "continuous purposes" of the organization.

Usage,of:the”term Betriebsverband. 'Despﬁte the simi]arity

.'between Betriebsverband and the type of social systems which- are
currently-studied as organizations,'it is clear that the twO‘terms are
not comp]ete]y congruent ’For this reason, the German term mill be -
reta1ned in th1s study-#n order to c]ear]y refer to the tr1chotomous

@structure of these systems Neber‘a]so uses' the term to refer to the
!state and many h1stor1ca1 systems of dom1nat1on which do not equate

‘Aw1th the modern concept of the na¢1on state In ‘these forms of soc1a1

'v\ B '\A

‘system, it is the*ruli éagehcy'50ch~as a par11ament k1ng, despot
@9,

‘\,tr1ba1 chggf"kasatrap that forms the govern1ng sub- system,

'the

;_fhe aaminlstrat1ve staff and &he c3t1zens or subJects the lowest 1e#§7

M "T‘

he Betr1ebsverband Socxa] systems such as these are not

C organlzat1ons" as, the term is employed in th1s study, but occasional

- reference ‘Z“” be made to t_hese types of system for»‘ﬂ]ustratwe
purposes. L [__!1 | » - : v.iv~

Authority in the)Betriebsverband By def1n1t1on a Betr1ebs-

.'verband will be engaged 1n purposive activ1ty that requ1res the coord1—

-

nat1on of its members and one of the ma1n purposes of the adm1n1strat1vé
staff will.be to issue conmands to secure such 1mperat1ve coord1nat1on
; . Techn1ca1]y, and as remarked prev1ous]y, members may COmply w1th these

arders for a var1ety of d1s1nterested and persona] mot1ves but-as .- '
O '

these .are cons1dered to be 1nsuff1c1ent to guarantee thé'EI}ECtlve

.ﬁ-
s

.
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operation of7the enterprise, imperative coordination in Betriebsver-
hand: 17 take the form of authority whfch means_ that members mg§f Be
cncouraged-fo perceive and believe that the commands.and the_mannef in
which they are gﬁven are 1egif{mate. NEberAs scheme suggests.;hat this
will be doge in two wéys. (1) The'§ystem of order that is specific to
the Betriébsverband will be accepted by at least a'majority of the
members as legitimate. This legitimacy may be ascribed Sy the members
on the bésis of any'pf the four groUhds identified. fFurthenmore,

_ whatever the be]ieved base of legitimacy, a]]isysiems of order in all
Betriebsverbdnde will ultimately rest on the use of sanctions by the
administrative staff against members. ‘(2) The legitimate use of
| imperative command by the administrative staff will be determined._ﬂ
conformity to the sysfem of‘ofder and by the operational basjs on.
~which this authority is exercised. |
Weber's famous typology of legitimate authori%y is re]evanf in
this respect. These three ideal-types of authority are.related td |
the idea];type sys tems of order buE represent the operational grounds
for the exeréiSe of imperatiVe cohtro]. fhe threé types of authorityr
are those that rest upon (wgper,'1947:328): |
| f.'Rétiona]'grQUnds - resting on a belief in the 'legality' of
patterns of normative rules and the right of those elevated to
authority under such rules to issue commands (legal authority)i
2. Traditidna]bgrounds -'restfng on an established beiief‘in thev‘
sanctity of immemorial traditions and the legitimacy of the status
of those exercising authority under them (traditiona] gythority).k
3. Charismatfc grounds - resting on devotion'to the épecific ,
and exceptional sanctity, heroism or exemplary”character of an

individual person, and of the normative patterns of order
revealed and ordained by him (charismatic authority).
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In attempting to understand theﬁre]ationship of these authority
types to the fodf'types of system of order, it should be noted thaf
the second parf of each of the definitions refers to the nature of the
logically re]ated.normative rules appropriate to \each type 6f'authority.
Authority 1egit1mated‘On;'fationa1' grounds 'is given as associated
with a system‘of order tﬁat has 'Tegality'. Weber's use of quotation
marks to indicatelthat this yse has a subtle difference in meanin§ from
that previous]yAgivéR‘is of the highest importance in attempting to
fully understéhd this type of authority. In this caée, it 1;»the
zweckratibna] qua]ity of legal systems of order that is stressed
and l'aber isvspecifica11y refering to a system of universalistically
“established and applied rules that have a high degree of calculable
'rafiona]ity. Traditional authority 1slre1ated to a system ofborder -
that ensﬁrines inmemoriéi rules; charismatic rules are established by
~an  individual who demands acceptance of absolute values on'p?émarily
affectual grounds. |
" The second ﬁoint of importance is Weber's (1947:130) previous
-insfance that legal legitimacy for a system of order may be bésed on
voluntary acceptance or a recognition of what isdheld to be legitimate
authority. In this'usage,f'legal' has the original meanfng of
‘potential for enforcement' and is ;onceptda11y distinct from the first
-ideal- type of authority identified by weber;. Logically, Weber's ééheme
allows for a Single actor, or some or\a]1~of_the members of a *
Betriabsverband, to accept the specific‘ru1es governing their behavior
as legitimate because they accépt the legitimacy of superordinates to

exercise legal, traditional or charismatic authority in phe process 2:
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securing imperative coordination. Tr\us three situations of part1cu1ar
. V4 3

interest are’defined'in terms of legal‘-traditional, 1ega1»charismatic

and legal-'legality', or as it is termed by Weber, legal-rational

authority. Each of these compound types \of authoritatiye situations

refgrs to the 1egitimaby of a system of oﬁder as imposed and enforced -
by the exercise of a pérticu]af type of auﬁhority. The point of
confusion is the third type noted here, fot iegal—rationa] authority

is an inherently confusing and misleading term in that two denotations
of 'Tegal" are Anvolved - the ability to enforce the rules in the
system of‘order and the nature of those rules A1l systems of order in
’Betr1ebsverb5nde will be legal 1n the first sense, but only in certain
‘types of Betriebsverbinde will the rules themselves be of the intellec-
tually rational type. In the ]ega]-traditiond] type, the rules will

be those handed down from the. past; in the legal-charismatic type

ihose revealed by a particular person. | \

Mu]tip]e systems of order and verstehen. At this point it is

clear that Weber's scheme offers a compiex but potentially rich system
of ana]yticaT levels and types. .This is especially so when it is

Y .
remembehed that the principle of verstehen allows for any members in a

Betr1ebsv;rband to ascr1be Tegitimacy to a system of order and to the
use of author1ty in the organization on differential grounds. In a
Apub]1c school,” for examp]e, some teachers may ascribe 1eg1t1macy to the
system of order "by virtue of‘(Wert) rationa]\be1ief in its absolute
value", othérs on the basis that this is the'way things have always
been done and yet others because they perceive that the local board

~has the authority to terminate their emp]oynent if they do not comp]y

The fact that the board has the same legal author1ty over all of its

4

a -

Tl

-
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-émp1oyees may be of little conseqﬁence to ?hose that attribu%é -
legitimacy to the order on the bési? of idealism or traditioﬁ.

| Further complexity is assuréafin‘that>members inva Betriebsver-
- band may acknowledge the 1ngtimacy-of more than one sysfem o§’ofaer
in. different contexts. Thus , rules may exist to judg? the proquéty
of teacher and pupil behavior in classrooms, corridors, ghe staff 
‘lounge, in faculty meetings and parent-teacher conferences, and these’
rules may form part of an externally ihposed or an internally agreed

or an environmentally prevalent system of order or severai,of thgse.
But, while more than one system of ordek may exisf for&thé'actor;,-’
Weber's method relids on two'ériteria to distinguish thése that are
of.primafy impOrtance in analysis. The first of these depends on

determining which systems of order have the statu law rather than

convention, that is, what rules will be capable of enforcement. "The - -
second attempts to determine the nature of the{'officia]' syste& of
order. This second criterion rests on Weber's (1947:325) fecognition“
that "every system (of order and authority) attempts to estébfish and -
_cultivate the belief in its legitimacy." Thus, the 'offic{al' syStemS |
of order, that is those which define the ruies specffic to the puri;}fé
of the organization's purbose and the exercise of authorfty'under
thege rules, will be.p?esented_té members in such a wéy so as to

-appeal to certain of the recogni;éd types of legitimacy. It is on

thié basis that the ideal-type model of bureaucracy is’pfesented by
Weber, for .he (1947:325) aréues that "according to the kind of
1egifimacy'which is claimed, the typé of obedience, the kindvof adminis-

trative staff developed to guarantee it, and the mode of exercising
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authority, will all differ fundamentally" and define different types

of organization.

Summary
The complexity of the concepts‘presented and developed above

_defies succinct smhnany Weber s schema for the descr1pt1on .and ana]y-‘
sis of d1fferent types of social act1on, organization,; systems of order
and auLnor1ty} a]] provide points of re]evance to th]S study and these
are inter-related in Kis work to produce several sets of compound

kTyt%céﬁ types. Among the points of part1cu1ar sa11ency are (1) the
tr1chotomous structure of Betriebsverbdnde, (2) ‘the existence orisystems
v* order in these types of orgarizations which will specify (3) rules
for the ection of members, aﬁg (4) allocate and delimit the use of
authority. The’nature'Of authority itself, Which isvpresented és
(5) the legitiégte §%Ving of commands, this legitimacy resting on

) thvagﬂideal—fype grounds and serving to (7) enforce the rules in
the system of order, while gaining legitimacy through the formal

system of order 1t5;]t.
WEBER'S IDEAL-TYPE BUREAUCRACY

The famous ?dei“mtyje mode: o7 bureaucracy is offered by Weber
(1947.325-34.; as a pure type case of a Betriebsverband in which a

legal-rational system of order obtainsr It is the first of the three

7

compound ideal type soc1a1 systems in Wirtschaft und Gesellschaft, and

(.—

deve]oped before the others because Weber (1947:329) recogn1sed it as

"the specifically modern type."
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It is importEnt to note that Weber (1947:329) applies his

description of bureaucracy to the. admintstrative staff of Betriebsver-
~ binde. Several forms of governing sub-systems are discussed, Tnc1uding'

fépresentativé and amateur groups, but in the pure case the bu{eaucratic
form is considered és having a‘;inéle chief and is thus described as
"monocratic." Scarcely any aftention is devoted.tc the nature of the
?member-c1ient or ‘subject' sub-systems. In contrast, his‘treatment‘
of the nature of the édministrative staff, which he presents as the

]

3 . \
bureaucracy, is extensive and detailed.

-~

 The Bureaucratic System
of Order

The essence of Weber's model lies in the manner in which the
]eg1t1macy of the bureaucrat1c system of order is estab11shed Weber
(1947:329-330) ma1nta1ns that th1s legitimacy 1s based on the'
acceptan&g of the validity 7 7iv:z initérdependent principles.

._Estapiishment and amendmenf’of rules. As given by Weber

(1947:329), the_fitst fundamental of a bureaucratic syste#t of order is

that: 4
. any ngen legal norm may be estab11shed by agreement or by
imposition, om grounds of expedience or rational values or both,

- with a claim to obed1ence at least on the part of the members of
the (organization).

In other words, the members of ~the bureaucracy will accept that any7
rule or fundamental principle justifying a set of rules governih&:théir
behavior may be established by negotiatfon_or mutual agreement, or may, -
'~when1there are expedieﬁt'or ca]cu]ably_rationa1 groundS, be esfébiiéhed

by administrative fiat, and -in every case these rules will be accepted

as binding on_the membership. This principle incTudeg_the initial

g
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estab]ishheht of the constituttqn and charter of thelbureaucracy ane
the formulation of new.rules or amendments. ‘The technical process
by which amengments and neh rules are to be made is not specified by
Weber™in this passage, but elsewhefebhe makes it clear thatimajority
voting will be an abpropriate methoc for the estéb1ishment of new rules.
The reference to mutual _agreement about rules and the jurigeiction of
rules has spec1f1c relevance to (1) the recruitment of new members who,
when they accept employment are assumed to accept the~estab11shed
rules as a condition of employment, and (2) a situation where a super-
ordihate may establish behavioral and perfohhance criteria in discussion
with a subordinate. |

~_/

2. Abstract principles. The second criterion for legitimacy .

rests on é recognition that the rules established in the system of
order will be in the form of "a consistent syétem of abstract rules
which have normally beenintentionally established" (Weber, 1947:330).
;The two main points here are that (1)'the system of order will be
]oéica]]y consistent and capéb]e of intellec%ual analysis and thatv
(2) it will have been estab]ished in a deliberate fashion,.which,
givenlthe conditions in point (1) above ensuhes that the ru]ee will
not be based on the persopal whim of the promulgators o} some arcane

and mystic basis of tradition. That the rules are capable of

intellectual analysis and evidence logical conSistency provides that
the administration and application of these rules will rest on 1nter-
pretation oiggenera1 principles and the app11cat1on of these to

part1cu]ar_cases. In Weber's temms, therefore, administration in a

bureaucracy is Zweckrational in that the assessment of alternatives
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iand the calculation of consequences will be encouraged. It is worthy
of note that this principle is in direct contradiction to the blind
obedience to specific rules which is conhoted in the pgrjoratjve image
of bureaucracy, A high degree of "programned“’behavior such as. that
associated with specific inflexible.rules, is, in Weber's scheme, more
appropriate to traditionally based systems of dfder, or those based on

the unreaggning acceptance of absolute values.

3. The office. The specification of the objects of the organi-

ation and the rules govern1ng how these are to be ach1eved as spec1f1ed
the system of order are to be understood as def1n1ng sets of tasks,
f ctions,'obligations and responsibilities yhich define a number of
"offices." These functional positions 1wf]1 define the structure of

the bureauc and have associated with them a certain status and
"authority._ The\third point relating to the legitimacy of the bureau-;
‘cratic order is that these offices are perceived by membersvés being
analytically and opérationa distinct from the individual incumbénts.
_1Separatfon of °the office from dge person of thé incumbent.is part of
what Weber means by the impersonaTity‘ f the bureaucratic order:';he
rules are not dependent upon the persbn of the bureéucratic officials
but the function of the offices they,occupy. This principle is extended
to the use of authority and is held to apply to the member(s)xbf th%)

governing sub-system as We11 as the administrative staff.

. , o

4. loyalty to the order. A corollary of point (3) is that
members of the bureaucracy owe allegiance and bbediénce to the rules of
the organization and not to particular members. One‘coﬁsequence of

this is that office holders will be, in the ideally typical case,
, .



unable to obtain the compliance of subordinates in the execution of
tasks that they are not required to perform according to the terms
of the system of order that applies to them:

5. Obedience to the law. The final principle of legitimacy

in bureaucracies is that subordinates-only comply to authority in their -
“capacity as a 'member'" (Weber, 1947:330). This is to say that
" qbedience is based on the organ1zat1ona] relationship rather than
other re]at1onsh1p§ that_may obtain outs1de the organization. Subor-
dinates obey because they are subordinates rather than a friend or a
fel1ow Mason or a neighbour of the official who gives orders. Further-
more, in conformity with the preceding principles, it is the rules
of - the impersonal order that are obeyed, not the person.

summary. These five principles provide the fundamental postu]atee
on which Weber builds his model and many of. the structural and
consequential features of the model can be- deduced from these if the
theoretical context d1scussed previously is used as a point of reference.
However the major 1mport of . these five pr1nc1p]es is that they pr0v1de
the basis by which legitimacy of a bureaucratic system of order
may be cultivated, and judged. An administrative corollary of.this
'is that the 'bureaucratization' of an empirical organization could
be gauged,in terms of the extent to which these principles are //
recognized in the day-to-day adhinistration ofﬂthe organiietibn and the

resolution of disputes.
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~Structural Consequents in :
‘the Monocratic Ideal-Type . o

s ? .
Fivecmgdor structural characteristics of the bureaucracy are
embedded NN

. SBheres of _competence. Every individual member of the

bureaucracy is held to have the ob11gat1on to_perform “functions which
have been marked off as systematic,division of labour" (Weber, 1947: 330)
Given the pr1nc1p]es pertaining to legal systems of order, each
individual will, of necessity, be prov1ded with the authority necessary
to discharge these functional obligations which means, jn the final
analysis "that the necessary means of'eompuTéion“ will be available to
'him. Because of the intellectual rationaiism of the system of order,
these will be fc]ear]y defined and their use subject to definite
conditions” \Weger,.1947:330). These spheres of competence will form
the major functional components of the “offices" in a bureautraeyr

2. Hierarchy. The offices will be hierarchically arranged in

that "each lower office is under\the control and superv1s1on of a
higher one" (Neber, 1947:331). }n’h1s expos1t1on of this point, Weber
‘pays most attention to the manner in wh1ch h1erarch1ca1 organjzat1on
allows for appeals and the resolut1on of grievances, and he notes that

G
the system of orderrmay embody various principles in this matter. .The

necessity of guaranfeed appeal procedures is of importance given
the necessity for officials to interpret and apply general principles
to specific cases as room for error will naturally exist and some

means of resolution will be necessary.
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3. Technical competence. Weber (1947:331) observes that if

the application of the rules which govefn the technology and Qenera}‘
conduct in the bureaucracy is to be,acéura£§ and fully jn accord‘with
the Zweckrationé]itat principles that obtain,‘then the officials will
be Fequired to have received sbecia]ist trainiﬁg; This fs consistent
with_his (Weber, 1947:339) later observation that “Bureaucratic?
édministratioﬁ means fuﬁdamenta]]y the exercise of control on fhe
basis of‘knowTedge." Hence the bureaucratic employee will be ~&
qualified specialist in those matters concerning his sphére~of

competence.

4. Separatibn of ownership. In bureauéracies the principle
of 1mpersoﬁa]1ty'ih the sense 6f separating the person employed f}om
his bffic1a1 function is extended to a denial of "ownership of the
| means of production or admihistratioh.“ Officials are.not dn]y
denied pérsona] use of authority but also personal use or ﬁontrol of
the 'Bon-human' elements of the organization. An extension of this
principle applies to the very premises on whichxorganizatioﬁa]_work is
‘dOne, Hence it is necessary for the official to 'go to work' rather
.thanx'Wgrk at home' and, as with a]]hother non-human elements of the
organizafion, the premisés will be owned by the corporate organization
itself. | U

5. No appropriation. Not only is ownership of the elements of

the orgahization denied to the official, but he is also denied any
opportunity of appropriating any degree of ‘'ownership' of his position
in tﬁe organization that may ﬁrovide an,additiona] personal benefit. -
" Thus, tenure 6r any ofher rights to office are not chafacteristic of

a bureaucracy except when such a guarantee of emp]oyment is sanctioned

182
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by principles in the system of order that are relevant t3~the'objects
of the bureaucracy. This particular case is illustiated by Weber |
&1th a reference to the position of judges but a mo: . relevant example g
in th1s study is that of tenure enJoyed by un1vers1ty faculty. This

type of guaranteed employment is acceptab]e in that it is necessary

for prefessors to have no tear of dismissa] it‘they are to be fully

free to pursue the critical and investigatory approach to the pursuit

of knowledge which is'pre-eminent‘in the systemvef order held to exist

in universities.

Technological Features

Apart from the continual reference to the exercise of imperative
coordination through the adm1n1strat1on of the system of order, Weber
makes little reference to the technology of bureeucracies. ‘One
exception to this is his (weher,.1947:332) jnsistence that:

Administrative‘acts, decisions and rules are tormulated and
recorded in writing, even in cases where oral discussion is

-the rule or is even mandatory. This applies to preliminary

discussion and proposals, to final dec1s1ons and td all sorts of
‘orders and rules. :

This passage serves to stress that the major tasks in bureaucracies
will involve discussions, the development of proposals, the taking of
decisions and the recording, reading and filing of these. It is wbrth~

noting that the emphasis on written records of these activities is

&

justified by the bureaucrat1c system of order in that rat1ona1 adminis-~

‘tration cannot take place unless the various officials have 1dent1ca1
guides to action on which to base theirvknowledge of what is desirab]e
and what is the requ1red outcome. One of the perticular advantages of

11terary know]edge is that it allows for exact dup11cat1on of a rule,
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decision or record of an act, and for many persons to share th1s
‘ knowledge in Jhat they have ‘access to an emp1r1ca1 object, rather

than the verbalized perceptions of observers and part1c1pants. Thusy

A

the standardized formulation of knowledge provides the main basis for
control and the reso]ut1on of appeals in bureaucrac1es _
A further po1nt is that the “comb1nat1on of written documents

and the continuous organization of official functions " related to;these

. s i |
serves to-further define the "bureau", that is, the bureaucratic '—

office (Weber, 1947:332)wl

Characteristics of the
Bureaucratic Official

The members of the adm1n1strat1ve staff are descr1bed by -
Weber (1947 333-4) as be1ng characterized by a number of features

1og1ca1]y related to those d1scussed

1. Appointment. A1l bureaucratic officials are appointed to

their pos1t1ons rather than obta1n1ng the off1ce through 1nher1tance
election or purchase This feature is of great importance to Weber s
model in that: it ensures:that ofticia]s will be employees who mayebe
dismissed if necessary Together w1th ‘the system of order 1tse1f and
‘the emp]oyment contract, this ensures that the. off1c1a1 can be ”subJect .

to strict and systematic d1sc1p]1ne and control in the conduct of his

off1ce" (weber, 1947:334).

o™

2. Selection. Because technical competence'fs.required and

because bureaucratic officials are appointed persons employed in

bureaucrac1es they will, in the 1dea1]y typ1ca1 case, be se]ected”fnom

a number of app]1cants on the basﬁs of exam1nat1ons or the possession
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of credentials certifying appropriate training. /

/
/

3. Free contract. The principle of free sé]ection on the basis
of competence[is further extended in the featurefcf an emp]oynent
contract which is 'free' in the sense that either party may enforce
the prov1s1ons of the ‘contract or terminate the contract under the terms

spec1f1ed. The terms of th1s contract form part of the system of

order under which the employee accepts the exerc1se of authorjty in. the

organizatioh.

4 F1xed sa]arx Remuneration for officia]s will be in the

t'

torm of fixed sa]ar1es pa1d 1n money with the “sa]ary sca]e pr1mar11y
graded accordrng to rank in the h1erarchy (Weber, 1947:334). Th1s
feature stresses salar1es rather than wages in the sense that remuner-
ation is based on the va]ue of the off1c1a1 to the o?gan1zat1on rather
_than the amount of work’ he does or output hé produces The 1ns1stence
on payment 1n money cont1nues theApr1nc1p1e of 1mpersona11ty in that

‘ noaaddjtwona].paynent in k1nd,or some,other form which cou]d@a]lngfdri/

personal appropriation or {nftuence_over the operation of the bureaucracy,

is recognized. ' U

e

5. Career Three 1nterdependent features of employment in‘a
lbureaucracy def1ne the. character1st1c of a career for the off1c1als
F1rst]y, emp]oyment by the bureaucracy constitutes "the sole or at
1east the pr1mary occupation” of the official and thus "part-time" or
.=amateur adm1n1strat1on is d1scouraged Second, there will be a-systém
vfof promot1an by wh1ch the emp]oyee can advance 'according to Seniority
or ach1evement or both-" Th1rd]y, the promot1on of an official will be
“dependent upon the Judgement of superjors” (weber, 1947 334) These -
features provide for extra rewards.for‘good or valuable service, an

-

¢

/
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additional incentive to upho]d’and obey the system of order and ensure
that valuable knowledge and expertise will be retained in the organiza-

o .
tvon o ok : N

Governance.

The details noted to this point refer-to the administrative
staff of a bureaucratic Betr1ebsverband the 'purest' type of which
will have a monocratic form of governance sub-system. The s1ngle
supreme ch1ef in this type of organization will occupy his position
"by virtue of appropr1at1on of e]ect1on, or having been designated
for the succession" (Weber 1947 333). Nonetheless, Weber considers
thet even this supreme authority will be defined in the form of a
sphere of legal ‘competence’, that is to say the system of order
prevailing will both spec1fy and 1imit the powers ava1]ab]e to him
and the procedures to be followed in certain situations.

Collegial governance. Weber: (1947:336 392-404) provides an

‘extended discussion of a number of collegial systems of both bureaucrat1c
and trad1t1ona] governance Th1s discussion lacks the clarity and |
precision of his outline of bureaucraticusystems of administration

and suffers from a mixing together of inductively based descriptions

of comm1ttees and cabinets assoc1ated with emp1r1ca] instances of both

: bureaucrat1c and trad1t1ona]1y based organ1zat1ons Furthennore Weber
(1947: 336) was of the op1n1on that collegial bodies were "rapidly

' decreasing in 1mportance" 1n favour of monocratically governed organiza-
© tions. It would appear that in this he was mistaken, at least in

terms of mainfest structures, as is w1tnessed by the contemporary

emphasis on part1c1patory democracy. Several points from his
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discussion of collegial bodies are of importance.

1. Limitation of powers. Collegial bodies are of the most

1mportance’for Weber in that they allow for checks and balances to bé
imposed on the operat1on of bureaucrac1es “A b%reaucrat1c organization
may be limited, and indeed must be, by agencies which act on their
own authority alongside the bureaucratic hierarchy" (Welfer, 1947:392).
Three possible functions are recognized for such bodies: (a) they may
.‘monitor therdegree to which bureaucratic employees are following the
rules in the system of ordér; (b)'they may have a monopoTy in the
éstab]ishment of rules, especially those which "de fine the“Jimits of
(the) independent authorify“ of officials. It should be noted here
that a d1st1nct1on is being made between technical rules, that 1s
rules relatlng to how work is to be done, and behav1ora1 rules which
1nv01ve«the giving and receiving of commands; (c) of most 1mportance;
howeQer;‘is a monopoly on the means which are necessary for the
“administfatiye funcgégﬁ. The prime referent here is to the budget,
~ but this could also be extended to include the engagement of key
personnel, the purchase of equipment and the expansion of premises.
| Severa] reasons are given by Weber for the estab]1shment of
co]]eg1a1 bod1es with 11m1t1ng powers but they may be reduced to two
cases. In one, the supreme authority of a bureaucracy or a superf \
ofdinate Betriebsverband, such as the state, ,_may establish collegial
bodies to ensdre?control is maintained. In the s;;ond case, e]ements
of the wider soéqety, such -as p011t1ca1 groups or socially" pr1v11eged

classes, may strive for, and attain, the creation or recognit1on of

collegial bodies to protect their specific interests. In contemporahy_
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times it wou]d appear"that both of these functions are often melded
together with the state often being guided by the rule that bureau-
cracies should be subject to some control and influence by representa-
tives of the major social sectors which afe affected by their operation.

2. Structural location. Weber is somewhat unclear about the

\articu]ation‘between a controlling collegial body, and the bureaucracy
itself, but three particular configgrations may be noted. (a) A
collegial body méy constitute the governance sub-system of a bureau-
cracj}.(b) The governance sub-system may consist of a collegial body‘
and a single chief official w;o has monocratic control ovér the
bureaucracy, but who must be guided by the policies and rules estab—
lished by the»co]]egia] body. (c) One or more collegial bodies may |
- exist along side the bﬁreaucratic hierarchy “tself, with particular
officials serving as'1inks to the adﬁinistrative strq;tures. Major
decisions may have to be reférréd to the appointed co]]eéfa] body,
and it may have powers of’intervéntion. It would seem likely that —

case (c) could exist together with case (a) or case (b).

3. Decisions. Weber (1947:393) acknowledges tﬁét when collegial

bodies exist iﬁ a limiting or advisory function, "their acts are.subject
to the rule that a p]ufa]ity of individuals must cooperate for the act
(of the co]Jegia]vbody)/to BeAQalfd." This cooperation m;y folTow the
_principle”of "uqanimity'or of decfsion by majority." As prevjous]y
alluded to, Weber considgrs that thé majority voté will be the most

likely method of procédure in a bureaucratic setting because of its

specifically legal nature. -

4. Division of powers. It is clgar from the above notes that

- the essence of collegial bureaucracies is that there is a functionally
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specific separation of powers between the officials and the collegium
or between a numﬁer of co]]egia.. This is considered as always invo]viné
some kind of."tonstitution“. Weber (1947:404) 0bserve§ that "It
follows that in questions which involve two or more authorities, it is
only by means of a compromise hetWeen them that ]égitimate measures
can be taken." For this reason, Weber (1947:405) considers that
"the constitutional separatioﬁ of powers is a speéificé]]j unstab]e
structure" in that it may occﬁr that the individual and intransigent
collegia may be unable to‘reach agreement on matters 6f prgssing
importance.

Consequents Deduced from
the Model

Weber (1947:337-341) offers a number of consequential features
thatrgtem from thég%eatures of bureaucracy outlined in his model.

1. The superiority of knowledge. Because bureaucracies are

based on administration through the use of expert knowledge and the
teéhnology and employment patterns serve te concentrate valid énd vital
knowledge in the officials and the files fhey have access to, Weber
considers that the "trained permanent official™ will have more effective
control ihan theucollegial'bodies that may exist to limit his power or
even the monocratic éhief himself, for the official wi]T have more
relevé;t technical knog]edge than "his nominal superior, the.Cabinet

minister, who is not a specialist."

2. Social effects. Two essentially counter-balancing effects

on social structure are noted. Firstly, a tendéncy to dissolve a

»
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previously firm class and status otructure as a result of seeking ohe
"broadest possible basis of recru1tment (of off1c1a]s) in terms of
technical competence" (Weber, 1947 340). Reliance can no tonger be
placed on the pr1v1]eged or aristocratic c]asses to pro«xde administra-
t1ve manpower, due to the need for technical specialists. Céunter to
this, however, will be a growing emphasis.on "p]utocracy; because of
the necessity of~wou1d-be bureaucratic officials to finance &ﬁ}
extended period‘Of education. |

,3. Utilitarianism. The impersonal system of order, the deligited

spheres of competence and euthority, the‘distinction‘between private
and official life, the emphasfs'on contraotual obligations, specialized
competencies and written documents all contribute to encourage officials
to perform their duties "Stne zra et studzo - devoid of emotion or
enthus1asm Utilitarianism becomes the watchword for,
‘The dominant norms and’ concepts are those of stra1ghtforward
duty witout regard to personal considerations. Everyone is
subject to formal” equality of treatment .... This is the

sp1r1t in which the ideal official conducts his office. '
(Weber, 1947:340)

]
Summdrx

\ : Taken together thesexfeatures‘present'a structural model in

wh1cm the key e]ements are spec1f1ed spheres of competence and authority,
def1nnng off1ces which are t1ght1y coup]ed to each other in a hierarchi-
cal thtern and bonded together by'an impersona] system of legal order
man1fest as a set of 1nte]1ectua11y ca]cu]ab]e rules. Office. ho]ders
contrnbute to the organ1zat1on s goa]s by act1ng on]y w1th1n the

sphenes of competence and author1ty associated with the office to

‘/V
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which they are appointed as a consequence of acquiring the reguired
training. Such'appoﬁntment is through a contractual re]atiunship
which ensures emp]oyment benef1ts and binds the official more c]ose]y
to the system of order but protects individual freedom in private
affairs.® The workflow is in the form of written documents and any
personal control or ownership of these or fhe means of producing them
js denied to the officials as is any right to personal control of the
office itself. Within the structural:context of the Betriebsverband,
Weber's notes on bureaucracy are limited to fhe administrative sub-
_,system.' His few conﬁents on tﬁe worker sub-system in Economy and 2
Society are mainly in his discourse on economics (1947:158-323) and
feature Several\references on the promise offered by the "Taylor ;ystem“,
that” is scientific management, which he clearly saw as the most promising
_ method for increasing technical efficiency in manufacturing. Although
similar.principles app1y, Weber would no doubt see the bureaucratization
of the shop floor as a contradiction in terms. Weberian bureaucracy

=

'rema1ns an adm1n1strat1ve structure of officers work1ng with 11terary
uknowledge not assembly lines producing econom1c goods-.
B The 1dea1-type bureaucracy is on]y one of the three ideal-types
of complex corporate systems deve]oped by Weber and no actual organ1za-
t1on was cons1dered to be character1zed exclusively by a]1 the features |
of any one. In ana]yz1ng any empirical soc1a1 system, or. conceptua1
model of a~part1cu]ar type of organ1zat1on .weber s methodo]ggy,_
~requ1res that cognizance also needs to be taken of the essential

rfeatures of the trad1t1ona1 and char1smat1c types of organ1zat10n

—
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TRADITIONAL AND CHARISMATIC
- ORGANIZATIONS

\
- Bureaucratic types of organiZation exhibit systems of order that‘

are based on intellectually rational rules enforced by legal means. The

_ normative provisfons of such systems of order conform to contemporary

notions of legality, a]fhough members may éscribe legitimacy fo the

order on grounds that’ are not expressly legal in the present meaﬁing

of the term. The two other ideal types of orgénization described by

Weber are explicitly based on non-legal systemé of order if this term

is limited to connotafions of ;alculab1e rationality (Zweckrationalitit)

-but'the provision of these orders will be upheld as law, inlfhat

sanctions will be imposed for recalcitrance. Furthermore, these

traditional and charismatic systems of order.wj11 ]ike]y be‘perceived

as "rational" by those subject to-themmin/that they will define a set

of absolute values (wertrationaLitét) or well established customs

prescribing and detenninjgg/TEQitimate action.
: //4?;_\\ :
Systems of Traditional Authority

Weber (1947:341-2) begins his consideration of organizations
based on traditional systems of order with a definition:

A system of imperative coordination will be called
"traditional” if legitimacy is claimed for it and believed in
) on the basis of the sanctity of the order and the attendant
' - powers of control as they have been’handed down from the past,
\\\~_ have a]ways existed." The person or persons exercising authority
are designated according to traditionally transmitted rules. The
,Jobqect of obedience is the personal authority of the individual
wh1ch'he;enjoys»by virtue of his traditional status...,.
It is 1mpossible in the pure type of traditional authority for
law_or a@m1n1strative rules to be deldberately'Created‘by
legislation. ' What is actually new is thus claimed to have always

_ bgen in force but only recently to have become known through the
wisdom of the promulgators. -
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Divisions of labour and authority eXist,bbut these are not
completely specified in the traditional organization and likely to be
non-rational to the modern observer. Freedom for personal decision is

a]]owedlin”the system of order and the responsibilities and authority

'/ of the chief and his administrative staff remain to some degree

unspecified (Parsons, 1947:341). Two spheres of authority can be said
to exist: (1) a superior's commands are legitimized partly by
tradition which Timits the extent of authority and directly determines
many of the possible commands and (2) by the existence of a traditional
prerogative which allows the person to extend his authority‘into
unspecified areas. Thus, legitimate action is sﬁecified and delimited

) :
in some respects, but free of specific rules in others, with rulers

. and administratbrs,being”a]]oWed 'gracé'. Weber (1947:342) comments:

~ In the latter sphere, the chief is free to confer 'grace'

on the basis of his personal pleasure or displeasure, his personal
likes and dislikes, quite arbitrarily ... so far as his action
follows principles at all, these are principles of substantive
ethical common sense, of justice, or of utilitarian expediency.
They are not, however, as in the case of legal authority, formal
principles. The exercise of authority is normally oriented to

the question of what the chief and his administrative staff will
normally permit, in view of the traditional obedience of the
subjects and what will or will not arouse their resistance. When
resistance occurs, it is directed against the person of the chief -
~or of a member of his staff. The accusation is that he has failed
to observe the traditional limits of his author1ty Opposition is
not directed against the system as such.

Thus, the system of order and its contingent authority requires
individualistic obediente to the person octupying traditioné] status

pos1t1ons and personal loyalty is ‘a maJor bond1ng agent. weber (1947:
341) notes that in the simplest case these " ... relations of persona]
1oya1ty'(are) cultivated through a common process of education” or

: A,
socialization. Where the administrative staff in a traditional system
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are bound to the chief by ”tradftiona1 ties of personal Tovalty" such
as, for example, kinship, or some other long-standing relation-

ship, the organﬁzation is termed patrimonial (Weber, 1947:342). 1In
instances where administrativg staff are recruited, and enter 1nﬁp a
"relation of personal loyalty as officials" then the system is "extra-
paééﬁmonia1" (Weber, . 1947:342). |

A hierarchy of authority is pre$ent, but this is seen as a
non-optimal hierarchy:

. the question of who shall decide a matter - which of his

- Officials or the chief himself or who shall deal with complaints
is, in a traditional regime, treated in one of two ways. '
(1) Traditionally, on the basis of the authority of particular
received legal norms or precedents. (2) Entirely on the basis
of the arbitrary decision of the chief. Whenever he intervenes
personally, all others give way to him. (Weber, 1947:344)

Thus there is a lack of a clearly ordered arrangement of the
spheres of competence and authority. There is a "shifting series of
tasks and'powers commissioned and granted by the chief through his
arbitrary ‘decision of the moment" (Weber, 1947:343). Given this, and
the emphasis on Toyalty, patrimonies do not offer promotion, except

for advancement "according to the arbitrary grace of the chief" (Weber,

1947:345).

A contrast Qf'types. As can be seen, organizations based on
traditional authority share some featiires with bureaucracies but differ
markedly in other areas. Weber (1947:343) contrasts the two directly

to highlight the major differences:

- In the pure type of traditional authority, the following features
of a bureaucratic administrative staff are absent: (a) a clearly
defined sphere of competence subject to impersonal rules; (b) a
rational ordering of relations of superiority and inferiority;

(c) a regular system of appointment and promotion on the basis of
free contract; (d) technical training as a regular requirement;

(e) fixed salaries, in the type case, paid in money. _ !
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Embedded Within these differences are two essentia1 points of
contrast. In traditionally based Betriebsverbdnde, members of the
“administrative staff are not appointed to their positions by superior
legal authority and they enjoy personal rights and control in the
performance of their organizational tasks. Patrimonial and extra-
patrimonia] officials have independent rightsvaseociated with their
"formal" duties and may even expropriate the office to themselves and
their friends and kin. One consequence of this lack of clear division
between personal and official 1ife is that the official's organizational
role is his total role; he is seneschal, chamberlaip, tax collector,
or priest at all times. A further consequence is that the seeds for
administrative and pa]ace'revo1utions are sown through this very |
structure. When the governing sob-aystem 1oses control over the patri-
monial staff, then a “decentra11zed patr1mon1a11sm“ develops in which
the administrators exercise author1ty for their own partial or total
benefit, by complete appropriation of the rights, powers and bgnefices-
‘of the1r office. ' . : ;
While Weber constantly discusses such systems and their ideal-

type variants, such as gerontocracy (governance and adm1n1strat1on by
elders), patr1archal1sm -patrimonialism (governance by 1nher1ted
_k1nsh1p status), and sultanism, 1n a historical context, contemporary
1nstances can be. eas11y 1mag1ned and probab]y emp1r1ca11y verified.

The Mafia, for examp]e, wou1d seem to be a pr1me instance of a patri-
monia]»s}stem. weber_has Tittle to say aboot the technology or the
workflow in traditional'systeMS. Work based”on written documents is

not an excluded characteristic (although "documente'of tradition"
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(Weber, 1947:342) are seen as the only important consequence), and
therefore not considered exclusive to bureaucratic organizatibns.
Feudalism, Weber's type case of traditional administration, fs, for
example, very dependent upon record keeping.

Weber also dichSses several instances of traditional systems
where an administrative staff is absent (gerontocracy and patriarchalism).
'By definition, such systems are non-Betriebsverbinde, and thus not

directly comparab]evto bureaucracies, fegard]ess of the systems,of
authority and order which prevaii.

Summary. Whereas rationa]Ty based calculable law is given as
the basis for bureaucratic systems, arbitrary action and precendent
- form the base of traditional systems. Both offer alternatives of
organization suitable for partiéu]ar tasks, cultures and historic
conditions. Furthermore, 5oth are presented as ideal-types and any
empirical system may be expected to 1ncorporaté_e]ements of "each.
Bureaucracy is presented as the more modern form, despite its appearance
in Anéient China, Imperial Rome and other pre-Western civilizations.

Further, the bureaucratic system is probably best seen as evolving from

earlier traditional systems. Tout's (1916) treatise on The EthiSh
Civil Service in the Fourteenth Century dgscribes the ‘civj] servjce'
of the times as a bureaucracy. In weber's terms it‘is‘more-cqrreCtly
seen as patrimonialism. Dale's (1941) detailed and fascinating
description:of the modern wofk of The Higher Civil Service of Great
Britain is definitely an insight into a monocratic bureaucracy and it -
can easily be seen as evo]ving from the ea?lier.form of administration

described by Tout over the intervening centuries.
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Evolution canngﬁ.bé the only form of social change, and although
Weber (1947:361-2) saw traditional and bureaucratic types as accommo-
dating the bulk of organizations throughout human experience, he also

presents a charismatic exemplar. This model accommodates revolutionary
. /1 M
, (.

change.

Systems of Charismatic Authority

The essence of charisma is leadership based on personal
exceptional powers or exemplary qualities. Individuals with such
qualities form the governance subsystem in charismatic organizations and

exercise legitimate authority over their followers through a duty of

<

these followers to recognizé and obey their will. The'system of order

is personally orda{ned by the 1eader€5nd rests on afféctua], particularly
emotional, attitudes. The administrativesstaff, if present, is

composed of "disciples" sefected for their own charismatic qualities.

There is no such thing as 'appointment’ or 'dismissal', no l

career, no promotion. There is only a call at the instance of the
Jeader on the basis of the charismatic qualification of those he
summons. There is no hierarchy.... There is no such thing as a
definite sphere of competence and no appropriation of official
“powers.... There is no such thing as salary or benefice,... There
is no system of formal rules, or abstract legal principles, and
hence no process of judicial decision oriented to them ....
From a substantive point of view, every charismatic authority -

- would have to subscribe to the proposition, "It is written . oy
but I say unto you...." (Weber, 1947:360-1) ’

~

As suggested by this phrase, charismatic systems are always led
by an individual who "preaches, creates, or demands new ob]igationé"
(Weber, 1947:361).A Hence, they are jnherent]y innovative and usually
revolutionary. In the'pure“caSe, revolution will be directed.against'a ;
sphere 'of Tife already 6rganized>fﬁrough a traditional br.]egal sytsem'

of order, or the movement will seek to become established in a new area



of humanbacfivity As a result of therr dependence upon the charis-
matic qua11t1es of the 1eader and Ris m1ss1on such systems are he]d.j
to be 1nherent1y unstab]e‘and "pure]y trans1tory phenomena." ' If
successful, a chariSmafic systen will become-either traditionalized
or rationalized intoma traditione] or ]ega]dsystem of.order: the
- charisma is routinized. If unsuccessful, then the followers will
return:to the n}evidus]y prevailing system of crder. >

In discussing Weber's charismatic type attention i% frequently
directed tocfhe great 1eaders who most clearly resemble his 1dea]-t§pe,
such as Christ, Napoleon and‘Hifler. This may obscure the more pre-
valent instances in which cherismatic autnority is an ‘important
element 1n soc1a1 organ1zat1ons, .especially when such is integrated
ﬂ into other systems of order.” Roles which involve 1eadersh1p typ1ca11y
require.an element of chagzsma for the1r successfu] performance
vK1ngs, miTitary Jeaders and exen revo]ut1onary 1htellectua]s require
followers and'if they ]Bck cnarismatic qua]ification,'then they may
soon cease :to be recogn1zed as leaders. For th1s reason, they need to
supp]y proof of the1r except1ona1 powers or exemplary qua11t1es In
the purer cases, such proof_may_rest-on miracles or magic. _In more"
mundane cases, success in-the endeavour usually constifdtes the
essentia]bprpof.“°Mi]itary leaders must win the battles,expected'of

-

them and .intellectual leaders discover new knowledge or else their

claim toda fo]]owing fails. This is the essence of the "gift of grace",

for continuing success in any field of endeavour is in-itself of an

1‘v

exceptional or exemplary nature.

T s 198
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Some Contrasting Themes

An 1mportant area of agreement between the trad1t1ona1 and’
charismatic types of organization and of difference between these and
the bureaucratic :form is that of normative specffication.' In both the
traddtiona] and charismatdc forms, ”Qrate“-is a key ingredient Of‘~,
action, spheres of competence and responsibflity are not clearly and

unambiguously defined; ‘the will or whim of superordinates remains to

some degree unfettered and allegiance 1s owed to persons not pos1t1ons
A

Char1smat1c organ1zet1ons embody these features to the highest degree.
‘Not on}y is the leader of such organizationsbellowed and expected to
issue directives to others on the basis of his own inscrdtab]eLWj]1 but
his authority rests on suchiactions and the duty of hts followers to
cdmp]y. Even theAmiSSion‘and the goals,of charismatic organizations
have/tne form of tndiyiddel edicts. This treedom.of action is less
pronounced in traditional organ1zat1ons The chief is‘constrained by"

“member knowledge of the norms and rules, tbq; have been handed down from

he past; nevertheless, he is accorded grace to ‘act in an arb1trary
" manner at moments of decision when a solution is not prescribed oy

’precedent.

In the bureaucratic form, far‘less’1atftude is allowed.
This‘does not necesserily-mean that executive and member action is
: h1debound by an 1ntr1cate structure of ru]es and regulations. It

',does mean that the system of order is fu11y knowab]e by all: —the-

7 limits of author1ty, tne“spheres of competence and the expected

behaviors of all members, including the head of tne‘organiiat?on}.wi1l~“
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be specified in, or can be logically deduced from, the system of order.
Hence arbitrary decisions or action that contradict the norms of the.
organization can be edsily identified and’ccnsured
These d1st1nct1ons do not mean or imply that a bureaucracy 1s

distinguished from other forms of organization by the ex1stence of
rules. Each of the three types of organization embodies rules. The
difference lies in thé“form these rules take and the degree of freédom
and'compliance ‘they accord to members. In-charismatic organizations,
rules are promulgated by_the leader, uay be°changed at will by the
'1eader and allow him absolute freedom while demanding total compliance
from his followers. In the traditiona] organization the rules are
derivéd from precedent and agb¥£}ary pronouncement and allow freedom
for/thé chief only in defined areas while specifying general compliance
of hembers in some spheresand freedom from authority inothers. In

the bureaucratic organization, rules are based on an inte]]ectua]
process and all members are subject<to,£he.system of order they defihc B

on]y in terms'of their’contractua1 responéibi]ities Furthermore in

”-?‘the 1dea1 type bureaucracy, “the rules w11]spec1fy and protect sub-

p ord1nate freedom of action w1th1n the spec1f1ed spggres of competence.
Hence, behav1or in bureaucrac1es is much more predictable and ca]cu]ab]e'
than in traditional Qr‘char1smat1c organ1zat1ons. It is for th1s
reason that Weber consfderéd a bureaucracy to be fhé most rational form
~of orgahization.

In c]osing, 1t‘may be noted that traditiona]iy baééd organ{aa—
tions were cons1dered by Weber to be 1nherent1y more stable than bureau- :

“cracies. Parsons (1947 69 70) advancesaseveral,reasons for this which-
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“includé a tendency fdr individuals to expect compliance to their
person rather.chan the legally established order and the widespread
feelfngs of resistance and resentment that seem always to be associated
with large scale administration. Moreover,Athe very calculability,
'impersona]ity and relatively greatér efficiency of bureaucratic systems
may be counter to the elements of social community andexpression better
provided for in traditional and charismatic systems. To these obser-
‘vations may be added .a third: that of che relatively greater ease of
decision and routine in systems that are governed by traditiona1

norms. Officials 1n weber s ideal- type bureaucracy must a]ways be
concerned with the carefu] assessment of alternatives and will str1ve
to ensure that the relevant rules are always rationally defensible

and ostensibly valid. This requiresaconsiderably greater diligence

and industry than does the b]ind acceptance that a—ru1e or procedure

is valid now because “things have a]ways been done this way." To.a

' 1arge degree this ‘would seem to suggest that any bureaucracy is in

constant peril of devolving into a trad1t1ona1 type of,organ1zat1on,
fand that many of the cr1t1c1sms inherent- 1n the pergorat1ve 1mage of
bureaucracy would be more appropriately d1rected at the traditionalism
that resu]ts when the normative rules become_fos$111zed, and comfortable
~'Vroutine rep]aces the intellectual app]ication of expert know]edge on

the ‘basis- 0f non-personalized principles of prqcedure.

r
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CHAPTER SUMMARY

Aﬁthough the major objective in this chapter was‘to presentﬂa
detailed reconstruction of Weber's model oflbureaucracy, attention has}
ajso been given to related aspects of his writings that were considered
to aid in accurate conceptualization. The first section of the chapter
considered Weber's approech to social enquiry and outlined the
conceptual foundations opon which his organizational models are
developed. These include his treatment of authority as a particular
kind of imperative commend, that is the giving of orders, and the
importance of systems of order which are sets of normative rules -
goVerning behavior in social systens Attentibn was also given’to
Weber's treatment of organ1zat1ona1 structure espec1a]1y the concept
“of a Betr1eb5verband These soc1a1 systems are d1fferent1ated from
others by the ex1stence of three d1st1nct and h1erarch1ca1]y ordered .
'sub -systems: the leader or governance system the adm1n1strat1ve staff
-fand the worker or subject sub-system. N

o iweber's model of bureaucracy was presented'as dealing specifi-
cally with the administrative staff of a Betriebsverband which is |
governed on the bas1s of 1nte11ectua]1y rat1ona1 rules. Compliance to,
and enforcement of these rules constitutes weber s legal *tmna]

.type of authority, which is.'legal’ in the sense of conforming to

" madern conceptions of celou1ab1e 1aw'ah3 in the sense that the'ru1es

- can be enforced by the use of phys1caT or psychic sanctions. The mode]h
was deve]oped in the second section of the chapter by reference to the

" nature of the ]ega]-rat1ona] system of ordér that prevails and the
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implications that this has for the structure of the organization and
the officials that arefemp1oyedi Some attention was also given to
Weber's comments on the 2911egia] goverhance of bureaucracies.
The final section of the chaptéf outlined Weber's traQitioﬁal

and charismatic types of organization, each of which is based upon
the correSponding form of ideal-type authority. An attempt was méde
in this section to compare énd cdntrast the three different types o%
organization in order to highlight the charagter of Weberian bureaucra%%g

| This chapter provides the final stage in the deveiopment ‘
Iphase of this study. The chapters that follow attempt_to contrast
‘the models of bureaucracy’and public schools through the medium .

provided by the taxonomy of organizaticnal facets.



Chapter Seven

CONGRUENCY BETWEEN THE MODELS
1. ENVIRONMENT AND MORPHOLOGY

I hold it ... 1nd1Sputable that-the first duty of a state
is to See that every child born therein shall be well housed,

. clothed, fed and educated, till it attain years of discretion.
But, in order to effect this the governmént must have an
authority over the people of which we now do not so much.as
dream. _ John Ruskin

INTRODUCTION

Previous chapters have cdncentrated'en assembling the material
necessary for a critical discussion of thefeongruency between the
ideal-type model of public schools and weber's,idea]-type bureaucracy.
This chapter’is the first of three in which this main aim df the study
s addressed. In each of these ana]ytica] chabters/severa1 of the
organizational facets identified in the taXonomy of organizational
attributes are used to structure the discussion. fn this chapter
attention is paid to points of congruenee and dissonance in the
analytical categories of environment, goa]s and forma] estab11shment
The ]ast of these is cons1dered as part of an extended d1scu551on of
_’the manner in which public schoo]s may be ana]yzed as Betr1ebsverbandeif?

-which forms.the -second major division of this chapter.

208
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'ENVIRONMENT AND GOALS

Attention mas given to the nature of public school environments
in the final sectlon of Chapter Five and the maJor d1st1nct1ons between
social, 1oca1 and task env1ronments made at that t1me are used to -
structure the discussion here In re]at1ng these p01nts to weber S
model of bureaucracy, reliance is placed upon a number of features
which appear:implicit in his model or which may be deduced from it. o
Weber devoted little attention to exploring-the environmental features
of bureaucracies during the expos1t1on of his mode], although
cons1derab1e attent1on is given to broad social and economic features
elsewhere in Economy and Society and his other writings. Reference
is made to these other writings in the dlscuss1on which fo11ows, the
major features be1ng out11ned under .the first major head1ng below. v

The 1nc]us1on of a d1scuss1on of goals in th1s sect1on is-
justif1ed on the grounds that it is the major state established
obJect1ves/of public schoo]s that serve to d1st1ngu1sh them from other
types. | Consequent]y, no attentxon 15191ven to part1cu1ar school. Tevel
goals in th1s chapter. Some cons1derat1on of thesev1s offered in the
e;m§d1scuss1on of 1nterna1 systems of order 1n a fo110w1ng chapter vfi'};'J'\,

fThe Soc1a1 and Econom1c Env1ronment

- of weber1an Bureaucracy
e - '-//

“)/ ‘ Bureaucracy was seen by Neber as the "spec1f1ca11y modern
. /' - .

'ﬁ'form of organ12at1on and the maJor1ty of- h1s re]evant comments on

”3;;cont1ngent soc1a1 and econom1c features can be taken from h1s thouohts -
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on the evolution of modern social structures, values and economies.
Thelmain thrust of his thoughts in this regard isocontained in
the so-called "Weber Thesis" as this is developed in his essay
The Protestant Ethic and the Spirit of Capitdlism. The major
'contention is-that the. emergence and spread of Protestantism in Europe
“during the seventeenth and e1ghteenth centuries was 1nstrumenta1 in:
-estab]15h1ng a new commerc1a] and business ethos that alded the
deve]opment of ‘the modern form of cap1ta11sm, and a set of values = .
| characteristic of cdntemporary European and North American cu]tures.
Weber (1948:17) defined "a capitalistic economic action as one which -
‘rests on the expectation of profit by the utd1ization_of opportunities
for exchange, that is, on (formally) peacefu] chances of profit."
Rea11zat1on of prof1t by coercive means is thus excluded: Capita]ism.
as defined is not seen as a specifically modern form of economic
| activity, but one that has been practiced to Timited degrees in all
major civilizations (Weber, 1948:197). however, modern capita]ism.
is seen as novel in that it forms in contemporary times the dominant
type of economic action and because of the type of ethos that is
characteristic. But, it is this spirit of modern capitalism that is,
-, for Weber, dec1s1ve Thus the Weber thes1s treats aspects of the
‘ soc1o—cu1tura1 and econom1c env1ronments assoc1ated with bureaucracy
77‘a§ be1ng h1ghly 1nter re]ated |

The Splrlt of modern’ cap1ta]1sm 1s contrasted to the’ va]ues

":’hand motlvatlons that’ weber sees as, embod1ed in. ll"crad1t1ona1" capita11sm

R

".fSUCh as: that pract1ced in Ancment Rome,vCh1na, Ind1a and Med1eva]
-'-Europe In such times, much econom1c act1v1ty y1e]ded prof1t as a

"“resu]t of the 1nst1tut1onalized use of force, such as 1s found 1n s]ave
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economie;, and the extortion of tribute and land rents. Where profit
was'realizéd by formél]y free relationships.(and‘such‘situations
"appear to be based on public énterprise, such as municipal grain
" markets), then the participants would aﬁpéarzto‘seek-profit as a means
to:guaréntee continuance of ﬁheikvestab]ished'énd‘aéqeptab]ev;tyfés 6fv
_Iiving:‘trédi;ional‘capita]ism-is .épeady-stqte‘capitalism;_.ModéFn'
capitalism differs fn‘tﬁaf tHé~ﬁartitipants,'that fs to say the share-
' holders,.the‘ent;;preneuks and the workers, would appear tokpursue
profit ashaﬁ end in itself. Weber (1§48)‘rgjié5fheavi1y on’ the
writings of Benjamin Efank]fﬁétd egemplify;thié modefh buSinéss ;thos,
citing the important values as bejﬁg'those of thrift, honesty, industry
and frugality, together with a be]iéf that the pﬁ}suit of monéyvis a
completely acceptable goal and evenvﬁ virtuous ideal. Henc;; modern
Neberiah capffélisw 1s’dynémicuand'expahgive,‘§hd‘congruént to:thé_li
type of economic endeavoﬁr commonly nodelled in economic tgkf book
descriptions of free market enterprise. |
| The intriguing question for Weber is how to explain the shift

in values from what obtained in earlier times. His answer points to

the emergence of mutated forms of ﬁiSEgstant ascetism as a key inter-
1

' mediary force. Puritanism® taught that election into everlasting

heaven1y,1if¢ was predestined. This doctrine éntroduéed,the novel
. ’ T

element of;uncertainty'in'the mihds of adherents for, in contrast, all

other majorlreligions'pkeachéd’that_salvétion could be attained only

. 1’Neb‘,ei'"(1948:217) uses this as ‘a generic term to encompass "the asceti-
- -cally inclined religious movements in Holland and England without
" distinction of church organization or dogma, thus including
" Independents, Congregationalists, Baptists, Mennonites and Quakers."
© He (1948:105) also cites the Calvinist doctrine.as an exemplar.

.
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by comp]iance to_their_teachings; Puritans cou1d7possib]yrassume'that
they were amongst the predetennined select few, but could never be
certain weber aréues that one way in which this cognitive dissonance
could be reduced was for adherents to demonstrate to the wor]d (and
-thus to themse]ves) that they embod1ed the Protestant v1rtues, which
" were, of course, those of fruga11ty, hard work, honesty and carefu1
- stewardship. It was not‘so much a matter of attemoting‘to’Secure
salvation, but of demonstrat1ng to the wor1d that an individual ‘
possessed all the requ1swte qua11t1es to prove that he was one of the
'predest1ned few to be saved. The resu]t, suggests heber (1948.154)-was
that: -
Christian ascetism strode 1nt0‘the market-place of 1ife,
slammed the door of the monastery behind it, and undertook to
penetrate just that daily routine of life with its methodicalness

- to fashion it into a ]1fe 1n the world, but ne1ther of, nor for,
~ this world. . S .

Thts,1s,.of.course;,only:avpartia1 eXp]anation.. Other tech-
nica] innovations are,seen as ot 1mportance suchwas the invention of
doubTe entry book-keeping, which allowed precise ca]cuiatton of:
profit and loss, and the evolution of commercia] markets for negotiable
securities so that share cabita] could be easily raised. Furthermore,
the crux of the whole matter was the c]ass1c 1nstance of goal d1s-

| p]acement which transformed the Protestant va]ues from an end in
themselves to the means for the w1despread pursuit of prof1t 1tse1f as
an u1t1mate end w1th1n modern society regardless of 1nd1v1dua1 re11g1on

These deve]opments are all considered by Weber as essent1a1,for
the emergence of modern cap1ta115m, wh1ch itself is presented as an
essent1a1 precond1t1on for the evo]ut1on of bureaucracy as a dominant

7

form of organization. Th]S-fOPm of adm1n1strat10n was considered as



209

being ideally suited for the governance and regu,ation of capitaiistic
enterprise in which precise speedy and unambiguous administration of
.resources and ca]cu]ation of profit and loss. are obViousiy of import-
ance. Interwoven through societies favourable to such deve]opments was
a grow1ng reliance on inte]iectual rationalism, especially as exem-
plified in the practice of science (Weber, 1948b) Rationality is a
major theme in Weber's writings and takes many forms. In this sense, .
it means that "there are no mysterious incaicuiabie forces that come
jnto play, but rather that one can, in principle, master all things
by calcu]ation" (Weber, 1948b: 155) Once again a contrast is thus
drawn between traditional and modern Situations In modern capitaiism
and in calculably rational organizations such as bureaucracy, ".,. the
worid'iS'disenchanted One need no longer. have recourse to magicai
- means in order to master or: imp]ore the spirits .... Technical means °
and calculation perform the serVice (weber, 1948b-155¥

In the political sphere, 1t does not much matter whether
socialist or "capitalist" parties are in poher (Weber, 1971). The
politicai system will 1ikely conform to government by some form of
democracy, that is, election of leaders and possibly offiCiais by a
_ form of universal or restricted franchise. Furthermore,

In large states, -everywhere modern democracy is becoming a
bureaucratized democracy. And it must be so; for it is rep]aCing
the aristocratic or other titular officials by a paid cividl
service .... This is inevitable and it is the first fact that
socialism has to reckon with: the necessity for years of specialist
training, for increasingly extensive Spec1aiization and for
administration by a specialist civil service trained in this
manner. The modern economy cannot be run in any other way.

' (Weber, 1971:197)

This modern economy will, -in Weber's terms be a more or less "

: rational form of modern capitaiism regardless of the political ideology
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of the state. Communist economies are "irrational" in that they are
p]anned economies (weber, 1947:214-5) and in‘that the state bureaucracy
is the only bureaucracy Modern capita]ist'econOmies are 1ess
1rrat10na1 in that markets are more free and that both pub11c and
pr1vate Byreaucrac1es'ex1st. However, the state bureaucracy is regarded
as”indispensib]e for it is necessary for a system:of "calculable law"
" to exist as another of Weber's (1975) ore-requisites for moderh forms
of industrial organization. This allows for a further degree of
rat1ona]1ty for pr1vate bureaucrac1es can depend “upon ca]cu]ab1e
i adgud1cat1on and adm1n1strat1on in the conduct of the1r affa1rs..,.

(Weber, 1978b:208):
'Summar .“

- .Weber:argues that the emergence of'bureaucracjes as the
dominant form-of organization in a society is contingent on the
development of the values he associates withvmodern'capita1ism._.This
will create a set of environmental.features that can oe summarized
in point form under,two headings}

Political-economic environment. The fo]Towing features will

likely be evident:

{
(1) The state government w111 be estab11shed by some form of
democratic process.

(2) A body of rational Taw will be extant and provision for its
administration w111 be provided by the state

(3) Th1s body of Taw will allow for the establishment of autonomous
private corporations. These organizations will have protected
rights of ownership over disposable property (1and, bui]dings,

_ artlfacts) obtained in the market place, and,

(4) The law will also protect and regulate the r1ght of 1nd1v1duals
~and corporat1ons to engage in pr1vate contracts. ~
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(5) Reasonably unregulated factor and product markets will exist
* such that capitalistic economic ventures are possible.

(6) There will be a money econoﬁy'operationalized through a
commercial market such that capital investment, share-holding
and the negotiation of paper securities is easily possible.

The socio-cultural environment. Salient aspects will include:

(1) A society embodying a class of individuals who are "not only
: legally in the position, but also economically compelled to -
~« - -sell their .labour" (Weber, 1947:209). In the ideal-type
. .situation there will be no restrictions on this process and
- thus employers may select their workers on the basis of
entirely rational calculations of .cost and ability. The key
characteristic of this "working class" is that they~a¥e————~___-———f—/~
“property-less", that is they have no source of income

sufficient t0‘prev1de\the1r wants except the sale of their
labour. T

'-F(Z),A cu]ture in which .the values and norms of the "Protestant"
ethic and the spirit of modern capitalism are of: importance.
. These 1nc]ude 1ndustry, thrift, fruga11ty and serv1ce to
. others. . :

(3) There will also bé‘a preVa]ent belief in- fﬁ£e11ectua] |
rationalism" such that jthe s problems and the making

of po11cy is perceived primarily as a technical exercise.

Congruency to Public Schools

5

There are three areas in which Weber's account of modern
capitalism has a congruency to the environment of the idea]-type
public school: (l):the reﬂétionShip between the task environment of
public schools and the ro1é of the state in modern industrial (capita]-
ist) nations; (2) the congruency between the structure and‘vaiues of
bthe broad social environment of public schools and values of the
mutated prote§tant ethic; (3) the manner in which these relate to ﬁhe
major goals of,pub]jc schooling struétures. Each of these will be

taken in turn.
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The Task Environment as Required in
the Modern Capitalist State

It will be remembered that the administrative and governance
bodies of the central and local authorities were identified as the

first level tysk environment of public schools. These authoritative

bodies appeay as intermediaries between the broader status -and occu- -

pational positions in modern societies and the public schools and
serve (among other things) to nédiafe and operationalize the educa-
tiona1 and'socializatf0n>6f the groups reareééntagivs’hf'the sgcond
level ta&kmenvironmeng (cf. pages 14ﬁ~145’ana Figure 5:2{. Iffﬁs
evident at this stage that this organizationaf super-structure appearé
highTy‘EOngruent to Weber's model of bureaucracy, and the existence

of a state estnb1ished and‘dominated task environment fon qu]ic‘

schools is congruent to the tyné of environment that'wpu1d be expected

if public schools are to be considered as Weberian bireaucricies. e

Furthermore, this task enyironment suggests that each of the six
summary features of the appropriate political-economic environment
given‘above are specifically applicable to‘an3§c schools:

(1) Tﬁe"1egﬁs]ativ% authority and the local -authority are bofh, in
the ideally typical case, established through the exercise of
.a democratic franchise. " ‘

(2) The enabling 1egis]at16n and its attendant regulations and
subordinate local board policy provides a body of calculable
Taw governing the establishment and operation of public schools.

(3) This enabling legisTation specificaldy provides (in -the ideal-
type model) for the establishment of local -authorities that
are the equivalent ®of quasi-autonomous corporations in that
they have rights of ownership over the property necessary for
the operation of the public schools in their Jurisdictign,

- /
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- (4), (5) and (6). The enabling 1egislation further extends the
condition that the local authority is to employ the required

school personnel “under contract Within the appropriate market
“and monetary systems regu]ated by the central authority.2

Congruence is further 1ncreased in that the specific app11cat1on
of these political-economic features to public schooling structures is

e reflection of thefr existence withfn the state as a whole and that
they are bO]steted_by-encompassing institutions of law and“econemy
which also app]y to the specia]'interest and general status groups

that constitute the second 1eve] task-environment .

The historical comparison. Congruency between the essent1a11y

bureaucratic type of environment and that ‘which is held to exist for
public schools is also clearly demonstrated{in»the analysis offered

by Scotford-Archer and Vaughan (1971:56-70). Working from the Gerth
and“Milis translatioh of Weberian essays,~they develop the typology of 55
edhcationa] structures giVen.in.FigUne 7:1. Each}of the fcontr01"~ |
charetteristics given in this figurewcan be t@ken as referring to the
system of. order ev1dent within the broader soc1ety fhe'ratidna]-
'bureaucrat1c type of control is of course the 1nte11ectua1 rat1ona11sm
that underlies the bureaucratic model and‘the modern_form of industrial

capitalism, "Content” in the Figure can also be taken as referring

2 The reference to regu1ax1on here refers to the character1st1¢ fash1on ;

-in which central authorities will adjust the factor market-of
qualified teachers tHrough controlling the production of newly qua11- '
fied teachers from the training establishments and through the: estab-
lishment of length of training criteria which will have.an obvious
effect on costs. Furﬁher apelagfion of the markets used Q; s¢hool
boards can be seen in constructi®n standards, prescribed text books 'f’
and amount of debenture:debt allowed, all of which relate the amount/
'of grants g1ven wh1ch are aTso centra]]y controlled. <~

e : o
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. T TYPE OF EDUCATIONAL SYSTEM
CLASSIFYING -
CHARACTERISTICS 7y : @y c
Content : Herbic/‘ Cultivation | Specialized
' magical’ expert training
Contro] Charismatic | Traditional | Rational-
: bureaucratic 7

Source: Scotford Archer and Vauéhan, 1971:57
‘ Figure 7:1
TYPES OF WEBERIAN EDUCATIONAL SYSTEMS

not only to the curriculum content of the educational system but also
fo the type of structure through whi ch educationa] provisions will be
made. Given ;he.arguments deYe]oped in Chaptef Four, it would seem
evident that each of the.three types of educational system identified
could be structﬁred to employ schoois and‘schoofing, and indeed it
would be to the advantagé of those reéponsib]e for educational provision
to do this if numbers allowed. The provision of "specialist expert

‘ traihing“ implies a multiplicity of training facilities (othérwiéé they
would not necessarily bé spepia]ized) and also the presence of/Targe
numbers of students and a relatively ﬁ%gh demand for graduates, if the
expansive and dynamic nature of modern capitalism is taken into account.
These features:dO'not in and of themselves provide for public schoo]é
as¢described here. However, thelrecognitioh of two additional require-

ments would appear to make pubiic schools inevitable:

(1) Monopoly:. In a modern capitalistic state, it could be

. expected that the organizations that will employ the specia]ist

- trained graduates would seek to control the provision and operation of
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“schools and thus ensure the graduategkare educated to meet theif needs.
Thus it would seem logical thapxébrporations éouid‘establish their-own
schools £o serve their own eﬁas. An illustration of this is evident
in the training»faci]ities operated by some large organizations

foday of which -modern armies could be a type case. However, the
extension of this practice to the first and seﬁond cycle education of
children would seem both uneconomic and counter to individual and
soéia] rights, although the model schools of Robert Owens and Cadbufy

- in the early industrial eka'in England were clearly of this form. The:
prob]ém&could theréfore be stazed as who sha]]'monopo]ize‘the provision’
of child education? Because mass basic education will be necessary if
extensive specialist training is to be the norm, and becéuse of social
values and norms that recognize the sanctity of childhood® and family,
then an a priofi argument for the mqnopo]ization g? child 'schooling by

- the state is created and public ;chools assured.

(2) Constraints. The alternate educational structure of dominant

social groups such as corporate economic and employeé groups attempting
~to monobOIize educatioba] provision is further militated against in
public schooling structures by the pfeseﬁce of constraints which prévent
the state from'assumingytofé] domination of educational provision itself.

”Nithih,the model of public schools used here, these constraints-apply

3 It is interesting to speculate, but outside of the argument here, on
the degree to which these values could be a consequent rather than

a determinant of public schooling. Certainly childhood had become
to be recognized as a special- state of being by some graups in the
eighteenth century, but.the particular nature (and sanctity) of
childhood that is recognized today may have been consolidated to a
large extent by the institutionalization of public schooling and the
clear definition of non-adulthood status it provides through the
definition of compulsory attendance ages. )
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not to the provision of educ>tion but to the content of &hat education
as respresentea by the formal curriculum. It was noted ﬂn the ariginal
out11ne of pub11c schoc: environments and goals that occukat1ona1
1ndustr1a1 and status groups within the society will attempt to
influence curriculum content.' As Scotford-Archer and Vaughan (1971:6;)
observe "It would be even more rare to identify a dominant group not
manipulating the educational institutions to reinforce ite own position.”
Within the'outline of pub]fc school environhents uaed here, any such .
attempt at inf]uence will be directed at the local or centra1lauthority
or possib1y their superordinate body; the'legislative aséemb]y, one

resu]t being the elements of congruence within the mandated curr1cu1um

" noted in the prev1ous discussion. A se&ond effect is to ensure that

the mandated curriculum will be the only legitimate outline of knowledge
¥

that is taught 1nlpub1ic school$ and will thus define a body of
"essentiaTﬁ common knowledge to be acquired by all children in the

state Tha& this is so is 1nd1cated by the control mechan1sms built

-3

.~ into the 1dea1 -type model of schoo]s which militate aga1nst "curriculum

subvers1on“ and manipulation by teachers and local author1t1es If
the tenab111ty of bureaucratic environments is acceptab]e then this
instance of a standard curriculum can be seen as a necessary condition
in modern industrial eapitalistic societieifin which the state acts as
a mediator toioffset domfnation by other environmental groupé and
enSure that public schools produce competent adult citizens of the

state to enter the employment market rather than pre-~ocialized employees

of particular. industries. This argument does not-deny;‘ofdcourse, that

.the state has an obligation to ensure'that“kﬁdg1édge‘necessary for

public school graduates to be contributing adu]t members of a modern

A\ .
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1ndustr1a1 cap1ta11st society is taught 1n pub11c schoo]s The point
is that on]y such. know]edge that is generally useful will. ]1ke1y be |
taught in the publicly-funded, state - regulated, ch11d-enro]11ng
schgols and that particular interests of powerful groups, be they
religious, cultural, industria1 or political, be balanced for the
genera1 social good. A corollary of this would appear to be that
should any such group be sufficiently dominant then they may be
expected to define the curriculum in their interést, which is the
‘case, of course, in Soviet Russia, where the communfst party is
suff1c1ent1y dom1nant In the idea]-type case, however, a balance is
assumed. Furthermore, the character1st1c manner in which a balance
of control is built into public schooling structures through a division
 of powers between the central and local éuthorities is highly

congruent to Weber's model for the Tocal boards clearly conform to

the co]legiaf bodies which "act on their own authdritylalongside the

bureaucratic hierarchy“ (Weber, 1947:392).

Soc1a1 Structure and Values

)

Two points of congruence and one of dissonance would appear

to be ofgre1evance under this heading.

il) School staff as employeesf The envirening social structure
of a Weberian bureaucracy wili be one which embodies a c]ass,ofi
ihdividuals who will be required to market ihéir labour in.order to
earn g 1iving; the organization'wi]] own the means of productiou and
‘-employ off1c1a1s and workers to operate the adm1n;strat1ve and

productive processes. This 1s obviously the case in contemporary

society and in the model of public schools in which all the staff

“a
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have the status of employees. Ih itsé]f this is not remarkable frbm
. the perspective of our present society. " In Canada,_for examp]e,,64 |
';her'cent'of the labour force is employed by organizations (Department

of Finanée 1979'157)4, and thus this is a dominant pattermn. From

La h1stor1ca1 perspect1ve this form of social structure is of more

_'jnterest in that emp]oyment for a wage or sa]ary does not become the
'v_dom1nant pattern 1n a soc1ety unt11 modern cap1ta11sm and 1ndustr1a11-'

: zat1onvbecomes«ev1dent; In-the present d1scuss1on the point of

"‘;;intérest is that public schools cannot exist unless such a social

'ﬁattefh emerges whiéh includes extensive employment by the state or

.’éééhcﬁéS»eéfablished-under‘state authority. |
One related po1nt of some 1nterest is ‘the assoc1ated feature

ﬁof the means of product)on and administration being owned by the
employ1ng organ1zat1on rather than the employee. ~In public, schoo1s
‘the essent1a1 means of productlon are the prem1ses, 1nstruct1ona1
apparatus, the curr1cu1ar knowledge and the pup11s and 1t is the state
(or the- local authority) that has "ownership" in terms of exerc1s1ngl
authority over all of these - the formal curriculum is promulgated,

modified and controlled by the state of its associated authorities,

4 This f1gure is obtained from the 1978 "total part1c1pat1on rate" an S
the "Main Components of the Labour Market" reference table in. the 1979
Economic Review. This statistic is interpreted as meaning that.63. 7% .
of those adults eligible to be employed had sought and gained employ-

ment through the labour market. The remainder are unemployed or se]f-v ' B

employed or have not sought emp]oyment It is these latter two S
categories that are important in this discussion, for these 1nd1viduais
clearly do no need to be employed in order to participate in the -
economy. Obviously, the actual proportion of the adult population
that must seek employment is higher than 63% for most of the 8.4%
unemployed together with the over-sixteen school and university
population and other state subs1dized groups a]so fall within this
classification. : 4
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and the pupils attend under the will of the state.?vThe only elements
of the prbduction‘process that. could be considered as being fowned“

aching techniques and methodologies used in

\ 3:teachers are, at least technxca11y, first
acquainted with these in the1r government regulated training and their
right to "ownersh1p“ s1gn1f1ed by a certificate which may be removed -
by 1ega1.act1on. Should this occur, they are den1ed emp]oyment in
public schools.

(2) Socialization to appropriate norms and values. According

to the Weber thesis, it is the uorms andvvalues of a mutated form of
the Protestant ethic that will be characteristic of bureaucratic
environments. If congruency between the models of the public school
and Weberian bureaucracy is to obtain, then such values and norms
shgu]d not on1y be'evideuf in the environment of public schools but
couid be expected to be inculcated in the pupi}s as pert of the
socialization function of public schbo]s. That this is the case is
Dreeben's (1968) méjor thesis, although he does not make an explicit
cbnhection with the bureaucratic model,. resting his argument on the
spec1f1c1ty, un1versal1sm and achievement norms of the Parson1an
' pattern variables. A more spec1f1c 1nd1cat1on can be taken from the
enabling 1egislat1on (The Educat1on Act 1974 RSO: 229 (1) (c) ) of
the 0ntar1o pub i schoo]1ng structure wh1ch requ1res that teachers
| v 1ncu1cate by precept and examp]e respect for re11g1on

and the pr1nc1p1es of Judaeo-Christian morality and the highest

regard for truth, justice, loyalty, love of country, humanity,

- benevolence, sobriety, industry, fruga]1ty, pur1ty, temperance

and all other virtues. o

The reflection of the cbnsituents.of weber}s_proteetant ethic is

LN
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striking, but can only be taken as suggestive of congruence between
bureaucratic environmental norms and socia]tzation in public schools,
‘*\ﬁespecially as the works of Spindler (1955) and Schnartz (1975) suggest l
that such values may ‘be out-moded. n

Additional 1nd1cators of congruence -can be taken from the
general curriculum content of public schools that would appear to stress
the intellectual rationalism that is aldo seen by Weber as a, feature
of bureaucracies and the1r environments. This is perhaps most
ev1dent in the rellance that is p]aced on sc1ence and mathematics in
contemporary curricula and the Tack of attention given to the classics
. and other remnants of ant1qu1ty that were so predomlnant in pre public
schoo] education. Furthermore, many contemporary curriculum state-
ments inc]hde exposure to and development of decision—making and
'problem-so1ving skills both of which rest upon a belief in the ability
of "intellectual rationalism.” ‘In this»connection, Lauwery's (1973:9)
survey of Canadian opinions on education found that 991 members of his
;ampie of 1540 respondents selected "an ability to reason and apply
knowledge" out of four alternatives as describing what students do
acquire as a result of attending public schools.

Any discussion of the va]ues and norms of contemporary
societies and the manner ‘in wh1ch the soc1a]1zat1on function of schoo]s
relates to these 1s d1ff1cu1t due to the d1sparate and often conflicting
v-v1ewpo1nts that are poss1b1e. Nonethe]ess, the few indicators offered
here and ‘the general tenor of social expectat1ons ref]ected in the
~med1a and demands of special interest groups would suggest that the
va]ues of ascet1c1protestant1sm and“1nte11ectua1 rationalism ‘are not

alien to public schools.
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(3) Teacher associations.' A point of environmental dissonance
between the models can be hoted in the existence of politically bésed
.representative associations for the teachers iﬁ public schools.

Weber maintains (1947:236) that.the existence of émployee organizations
that impede the selection of emb1oyees solely on the‘grouhds of "their
technicq] efficiency" is contrary to the rational principles of the
ideal-type bureaﬁcracy. This is so for two reasons: (a) emp]oyeés' )
will not be paid:according to the value of their marginal product and
(b) incompetence and decredsed efficiency will likely result if
office incumbents and workers cannot be dismissed as'requjred. - That
teacher Organizations apparent]y act to ensure job'security for their
members regardless of their technical comp;tence is notorious iﬁ
contemporary folk knowledge, but difficu]t to substantiate. That they
also act to prohibit perfonnance-re]aﬁéd salary scales and ﬁ?eserVe
what Neber would regard as 1rrat1ona1\m;ans of ca]cu]at1ng remuneration
is also ev1dent.' Such features are incongruent with the weber1an
bureaucratic model, but, it must be added, the manner in which teacher
organizations are maintained and administered is not, for these are
norma]]y based on a legally derived and enforced systeh of order. In
the Canad1an context, this is normally manifest in the manner in which
- these organ1zat1ons are established by prov1nc1a1 statute and their
po]1c1es and regulations enacted in a democratic, quasi 1eg1s1at1ve
fashion. ‘Hence, the teacher members of the A.T.A. or the 0.5.S.7T.F.
form, 1n Weber's scheme the “subJect" sub-system of a bureaucrat1c

' 'Betriebsverband on which is imposed the system of order represented

by policies and by-laws of the association. Weber (1947:338) was

congnizant of the possibility of such developments given an environ-

-+
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ment conducive to bureaucratization:

when those subject to bureaucratic control seek to escape the
influence of the existing bureaucratic apparatus, this is
normally possible only by creating an organization of their own
which is equally subject to the process of bureaucratization.

Thus, the existence of teacher organizations is an environmental
element that is dissonant_to the functioning of the ideal-type )

bureaucracy but congruent with Weber's broader image of bureaucratic

environments.

v

Goals and the Local Community

The discussion of pub]ic school goals offered previously
..concentréted on the functiéﬁé] objectives of enrolling pupils and
teaching the formal curricu]um'anq‘po commitment was made in terms of
identifying a cdmmon set of cUrricu]ariobjectives apartrfrom the very
genera1_1dentffication of subjects contained‘invtﬁe model itself.

This emphasis was adopted on the grounds that particular curriculum
emphases will vary over time with the f]uctqating fortunes of
environmental lobbies and their changing perceptions of what con-
stitutes suitable learnings in public schools. In the idea]-tybe
model, each of these two goals is defined in an essentia11y bureau-
cratic manner: the cbmpu]sory attendance provisfoﬁs and the authority
to enforcg these, toééther with appropriate Sanctions, being specified
in the-enab]iﬁg legislation. Similarly, the authority to determine

what shall constitute the curriculum in public schools is typically



accorded to the central auth‘ority5 by 1eg?s1ation,Aor there may be a
legislated division of powers between various authoritative bodies.
Whatever the case, the essential point is that these matters are

specified in legislation or regulations established under the authority

Y

of legislation, which is to say they form part of an essentfa]]y
.bureaucratic system of order. Furthermore, there would appear to be

reasonable grounds for suggestihg that these provisions are also

-

.enforced bureaucratically in that divergence from the legally
established curriculum and attendance provisions is not common and

these provisions are enforced impersonally. Each of these situations
Y

will be exﬁfored in tdrn. ' ' i‘\~\\\\\\\\\'

—

)/ ) B —_—
" Curriculum equifinality. In the ideal-type public schooling

.structure, the authority to specify or apprové the formal curriculum is
accorded:td the Minister of‘Education or delegated by him to thg  |
central authority. This curriculum may take the form of a c]ea}ly
specified body of know]edge»tﬁat must be tqught in each grade and

each subject throughout the state, such as is provideq in the

Lardp]an in‘Sweaenvaqg the national curriculum in France, or it may

consist of a less specifically stafed program of studies‘whiéh may or

3 As previously noted, the United Kingdom is one noticeable exception
to this modal pattern. Section 23 of the 1944 Education Act vests
control of the "“conduct and curriculum” of each school in the governing
bodies of appointees from the local community. Individual school
governing bodies do not form part of the ideal-type model used here
as they appear to be of little practical importance. This is so even
in Britain, for as Kogan (1971:26) points out, these bodies exert
little control in actuality and curricula in British schools are .
largely the responsibility of the headmasters. "It is in this feature
that the major disparity with the model developed here is’ evident for
the headmaster's control over the curriculum is not given in the
enabling legislation and is not, therefore, bureaucratic in the
Weberian sense, but would seem more akin to a traditional form of
authority. '
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may not be supplemented with various curricu]um’“@uide]ines" for
teachers issued by the central (and/or 1ooa]) authorities, as is the
case in Alberta.and Qntario. Regardiess of the specificity that
obtains, all of these curricula can ;é considered to be bureaucratic
in that they provide a set of rules to be useq,by teachers in deter-
mining what is to be'faught and that these documehts are promulgated
and enforced under the legal authority of the central and local

authorities: Further elements of bureaucratic control may include

a 1egislated.requifement that only 1egitimate1y approved teiE\EookS‘~~*~

may be employed and“the 1egis1ative provision that specific penalties

may be levied for non¥comoliance by_teachers and boards.

t&ﬁh the ideally typical cose, a]T'students must complete the
official curritu]um; however thfs is defined, if they are to acquire
- a public school graduatioh_credentia], and this will be so regardless
.;of the local socio-cultural environment of each individual school.

Some schools may enrol students‘be]onging to cultural minorities, or

particu]ar]y well defined socio-economic groups and thus pupil input

may be expected to be heterogenous across the state or within a given

schooling system, although it may be homogeneous for any single

school. But, despite this variety in input; the pup1ls that graduate

wii] all receive essentia}ly'the same'types of credential after

- completing what is eésentia]]y a standardiiedbcurriculum. Curriculum

equifinality of this nature would seem to be well explaineu by

Weber's model in that it appears to be a resd]t of impersonal adherence

to and app11cat1on of the formal curr1cu1ym in pub]1c schoo]s Two

caveats are requ1red 1n the presentation of th1§ argument

\ . . —

e ( R -
?

A
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(1) ”Iﬁpersona1” is used here tq denote that the curriculum
is not modified i; the schools on the basis of the cultural attributegiii
of individual students or school catchment areas and a clear distinc-
tion is made between curriculum content and teaching technology. Pub1ié
‘séhoé] teachers are both expectedjand.required to design teaching
"~ strategies and sequénce their lesson and unit-content to accord with
v the_]earqing'abilities and needs of their stﬁdents. fn terms of
Weber's model, teachéf autonomy to adapt, modify and deliver the‘
knowledge defined in the curriculum fa}]s within the.sphere of compé- '
ﬁence of the teachers and'contribuies to the "technical efficiency"
of public schools.. But, although teachers may ée]ecf the manner in
which the curriculum is to bé presented, they are not accorded‘the
authority to teach unappfoved knowledge. Thus, the curricu]ué is
treated impersonally although the method of teaching may be highly.
_ pefsona]izéd, It qoes not much matter whether a public school enrols
studentslffom middle or low socio-economic eanronments or pupils of
'a mfﬁorfty culture or“whether the teachers in the school.attempt to
'adobt teaching technologies that may be well suited to the socio-
\cu]tura]‘énvironments of theif pupils, for a siﬁi]arly defined body of
kno‘Tedgg is ekpected to-be "covered in each case. . | \
(2) In many cohtemporary instances, the,fonnai curriculum jtself
may be hjgﬁ]yﬂflexible'and designed to accommodate a degree of student |
,gg?ice and to reflect the socio-cultural heterogeneity_within the
stézé\e(\é particular school system. This does not detract from the
validity of the gengralvérgument presented hére énd may well be«faken

as an indication of even greater bureaucratization, for the bodies of

-
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know]edge to be studied;aré'sti]1 defined 1in aamanner 1egitimated by
iega] means. Fnrthermore;fany attempt to accommodate pupil divereity
in the,forma]]y"promulgated curricula rests on an assumption that
expert provdsions'can be.made following a "rational" appraisal of the
situation and this is, according to Weber, an explicitly bureaucratic
character1st1c .

The enforcement of compu]sory attendance -Equifinality is

also evident in the‘admjn1strat10n of compulsory attendance provtsions
in that exemptions are not:usually made on particularistic grounds,
but 6nTy according to tho;e specified in.tne ehab]ing ]eQis]ation.

An illustrative case in point is that cf the Dukhobors in British
Columbia as reported by katz (1976:;43—159). In this instance,
Dukhobor chi]dren were being kept frdm attendind‘tﬁe local public
scnool by}their parengg_on the grcunds that elements of their culture
were not being tﬁﬁéﬁtﬁﬁiﬂthe school and the official curr1cu1um was

contrary to the1f c ﬁt@

_._..J‘ A

}1 be]1efs In this instance, the ch11dren
were removed during a nf@ﬁt raid by.pdlice and 'interned' in a
custodial dormftoryﬁSchoo1. .In terms ef weber's model, the provision§
of the legally estab11shed system of order were enforced by . 1ega1

means in what was ev1dent1y an ”1mperc 7al" manner.

Summary ‘ N
Various aspects’of pub]ic-school environments have been th;v T

main focus of'attention(in»thi§ section. Weber's out]ine of the

social, politica]fand'ecbnomic features of modern-capita]ism were

; taken as describing the type of envuronment wh1ch he cons1dered to be .

assoc1ated with the deve]opment of bureaucrat]c forms of organization.
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To a large degree; these‘factors would appear to accord well to
enyironments of public schdo]s and there would seem to be a strong

case for accepting many of Neber s observat1ons as analyt1ca11y valid.

.

" This wou]d ‘seem espec1a11y so with regard to the task env1ronment of

. constraints that would appear'to mo*d pﬁblic schools tpwards'and

public schoo]s, for the organ1zat10n of local dand central-author1t1es

,1n pub11c schoo]1ng structures wou]d appear h1ghTy conducive to the

}. bureaucrat1zat1on of the;e organizations, while others, especially

those relevant to the task environment, provide powerful forces and

/

o conf1ne them within the bureaucrat1c form. However, the discussion

offered in this section concentrated on environmental aspects only. .

, Furthermore the reconstruct1on of Weber' s approach to bureaucrat1c

~

env1ronments used here was framed within such a broad h1stor1ca1
perspect1ve that, a]though some valuable 1ns1ghts may have been

ga1ned the conclus1ons reached are - ne1ther conc]us1ve nor. nqye1

STRUCTURAL. MORPHdLOGY AND.THE ©
ESTABLISHMENT OF PUBLIC SCHOOLS -

It will be remembered that Weber-develops'his model of
bureaucracy to.describe the adn1n1strative staff of a Betr1ébsverband

1n which a rationa]ly pased system Qf order 15 1eg1t1mated by Tav

-

A part1cu1arly 1mportant analytical quest1on is whethtr public- schools

can besconsrdered to be Betriebsverbdnde. Th1s type soc1a1 system

is characterized ‘as belng engaged in‘”contlnuous purpoane act1vﬁty of
\

a spec1f1ed kind" (Neber, -1947: 151) and embody1ng governance, adm1nis~i

trat1ve and worker sub-systems\\ There is no prob1em with the first
- .“‘\..\ )
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v
of these characteristics, for public schools are assumed to be
organizations and thus "engaged in con;fnuous purbosive activity."
However, the .term Betriebsverband was retained precisely becauee
contemporary concept{hh;3of organizations do not explicitly embody
the characteristic O?b;*grichotomous structure. The point at issue,.
therefore, is whether pubiicschpo]s can be.considered as”evidencing
these three'sub-systems.- This point must be considered fo be
absolutely fundamental, for the'bufeaueratic model describes the
administrative Sub-system of a Betriehsherband, and if public schools
cannot be considered as embodying'an adminietrative staff, then the

Weberian bureaucratic model has no point of reference.

The Straightforward View |

F1gure 7:2 out11nes what may be taken as the evident relation-.
"sh1p betweén public school structure and the structure of the
Betr1ebEVerband. ~ThJs‘f1gure maps each of the three sub-systems on

to their "obvious" correlates in the public school.

Head or '
Principal E] ; O . Leiter subsystem
"~ Teachers < A Administrative
staff

pons [ =[] sorters

Figure,7:2

NAIVE MAPPING OF THE STRUCTURE OF A
BETRIEBSVERBAND ONTO THE STRUCTURE OF PUBLIC SCHOOLS

[
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The princjpal‘appears as the head of the organization, the
teachers as the administrative'staff and - the pupils as the lowest
ranking worker or "subject" sub-system. HoweVer, this mapping of

the structure of the Betriebsverband,appears to ignore the administra-

‘tive and political realities of the idea]-type public school. Weber

(1947: 333) is qu1te clear about the relative nature of the governance
and adm1nystrat1ve subfsystems. In the ideal- -type monocrat1c bureau-
crécy; all the officiats'are appointed to their posts, except for the
"supreme chief ..." who "occupﬁes his position by virtue of apprOprief
tion, of_e]ection, or of having been designated for the succession.”
Hence, public school princibals, who have attained‘qualifications |
specified by the centra1_education authonity and are empTeied'and

T

appointed by local authorities on a competitive basis, do not appear

e

to positions of superordinate author1ty within the school but remain
subord1nate to the»author1ty of external officials. Hence the
morphology out]ineq in Figure 7:2 must be seen as botn naive and
inaccurate, elthopgh such a mbrphologyscou]d be applicable’ to certain
kinds of nonrnublic school. | o

Two a]ternate‘struiiures‘are thus suggested; Either school

systems or the state-wide schooling structure cou]d be taken as.

.fOrm1ng the Betrlebsverband In both cases it is necessary to concept-

ualize public schoo]s not as autonomous organ1zatxons but as 1ntegra1

parts of ]arger systems designed and operated to provide compu1sory 3

'school1ng within a territorial area. This is not in complete
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. L L
to qualify as anything other than administrative officials. In this
sense, they are officials .within a broader bureauEracy who are appointed
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accordance with the ideal-type mode] of public schools developed
previously in which the legislative, central and local authorities
were viewed ds aspects of the task environment of pub]ic schools, but -

the adoption of this view does 1ittle harm to the model.

The State Schooling Structure
aS_a Betriebsverband

Figure 7:3 maps the structure of a Betriebsverband onto the

structure of a state schooling structure. This cgnfT/uration appears

to capture the essence of Weber's conceptualization for a number of d

reasons. _
(1) Weber's (1947:15142)_notes on the corporate organization
of the state accommodate this arrangement well: .

The type case of compulsory organgzation is the state, along
‘with its subsidiary heterocephalous groyps, But, so far as its
order is rationally established, the church’ is also included.
The order governing a compulsory association claims to be binding
on all persons to whom the particular relevant criteria apply -
such as birth, residence, or the use of certain facilities. It
makes no difference whether the individual has, as in the case
of a voluntary association, per'sonally assumed the obligation;
nor does it matter whether he has taken any part in establishing
the order. It is thus a case of imposed order in the most
definite sense. - One of the most’ important fields of the com-.
pulsory association is the control of territorial areas.

i

6 Heterocephalous is a term coined by Weber-(1947:118) in his initial
defirition of terms, but not specificglly used in his compound: ideal
type models of bureaucracy and patrimony. It means that the members
of an organization are "under the authority of outsiders." Thus

+ public 'schools are heterocephalous in Weber's %cheme. :

Parsons (1947:152) explains that Weber uses- "church” in the technical
sense. Modern usage,refers to Methodist, United and other such
churches. -Weber wou?é call these sects, because they-do not, 1ike
the Catholic church, claim jurisdiction over persons by right of
their birth to Catholic parents. ' ‘
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Minister o = O Leiter subsystem
Supervisary - .

rsonnel '

pe O Local
Principals ’ authorities Aan'lmstratnve

. -

:'Teachers - start

© Pupils ‘ - — :: Workers

N
F1gure 7:3

/s

 STATE SCHOOLING STRUCTURES AS
| BETRIEBSVERBANDE

Thus public scheeliné structures can be seen as Beteiebsverbande;
“of a state that has successfully imposed a system of order on aT] the

. territorial residents between the ages of six and sixteen. That those
persons have no say in this matters not-af a11, as the state is
considered to have acted for the good of all. The system of; order

must be v1ewed as 1ega1 in that it stems from the enabling legislation
establishing public schoo]s and providing “for the1r administration. It |
is enforced‘by-centra1 and local authorities through truant officers,
other general.administrative‘staff, the police and the courts, and, |
within the school, the principal and the teachers.

! (2) The 1oca1 authorities, that is, schood boards and similar
,bod1es appear in Figure 7 3 as heterocephalous and collegial adJuncts :
to the main h1erarch1ca1 structure of the Betr1ebsverband ‘As ‘has .
been argued prev1ous1y, h‘s can be seen. ds necessary in a f1e1d
such as school1ng where 1oce3 concerns are 1mportant and the comp]ete -

centra]1zation of author1ty to the state runs counter to both the

values and the laws of-democfacies.‘ In this view; therefore, the
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local author1t1es operate as both a.check on thggoperat1ons of the
central body and as centres of local governance and th1s is entire1y

in accordance w1th Weber's model. While the state has,acted to ensure

the development of its human resources through a policy of compulsorx

~ schooling, and retains much power to itself, a degree of Tocal autonomy

.is entrenched in the enabling legislation by delegating local bodies

the powers to engage'teachers modify curriculum and raise additional
revenues. wh11e the local author1t1es emp]oy their own adm1n1strat1ve
staffs, such as superintendents and other off1c1a1s, these persons are,
at least in the ideal- -type public school, appointed cont1ngent b _
holding qualifications specified by the centra] authority; Theyp:je\j
also required to enforce the system of order estab1ished by the‘.
central aBbhority, which system of order a]so‘regulates and constrains
the action.of the local authorities themse]Ves. Hence, the officials
employed by thelloca1 authority can afso be considered as forming
part of a state wide administrative'staff

(3) F1gure 7 3 a]so views the teachers and pr1nc1pals appointed
to pub11c schools as members of the extended administrative staff

This allows for many of Weber'S'comnents on the idea]-type bureaucracy

to-be'relevant The monocratic governance sub-system becomes. the

head of the state bureaucracy, and is descr1bed ln the figure as

‘the Min1ster of Educat1on The terms and condit1ons govern1ng»the

z
appointment of such persons appear to confqnn to Weber's criteria

for the supreme chief in a Betr1ebsverband. In modern.westerh states,

such as, the Canadian provinces, Ministers gre designated for their

, positions.by the goverging party and must pe elected to qualify for
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appointment. .

The structure described in.Figure 7:3 1s‘adopted for the
ba]ance”of the study, as it appears to provide for aTmost perfect
congruence between the morbhelogy of_Betriehsyerbande and public
schooling strucfures. Howevey, this configuration is not cempletely
satisfactory. A major point of concern revolves around thelstatus,of,
pupils and the poesibility of alternate structural configurations

which could be just as valid as that outlined in Figure 7:3.

An Alternate Structure

Figure 7:4 sketches one such alternate conceptua1izétion for |

which a reasonably strong case may be made.

{

1

Minister -
: _ o Head or ‘
ands:gg}:ﬁ: i -\- Quthomties Leiter subsystem
( 5 Agministrative
- staff
Teachers : '

E " Workers ) S
Pupil ’ . i

Figure 7:4
ALTERNATE MAPPING OF THE STRUCTURE . )
_ OF A BETRIEBSVERBAND ONTO A o
STATE SCHOOLING STRUCTURE S :
This conf1guration builds on c]ass1fy1ng the pupils in public
schoo]s ‘as the “raw materials" that are processed by the organization

As noted prev1ou51y, such a view has wide currency in the 1iterature -

~of educat1ona1 administration (Nheeler, 1966 57 Katz 1964 440,
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Herriott and Hodgkins, 1973:89; Elboim-Dror, 1973). 'ogic would

seem to require that if pUpils\are. conceptualized in this fashion
,then the teachers should occupy the position of "workers" with the
principal and other superordinate officials as.the administrative
staff. At first hlush'the arguments for adopting this view seem

weak. Teachers in the ideal-type public school have an obv1ous
s1m1lar1ty to off1c1als in Weber's model; they are appointed on the
basis of free»contract byxvirtue of holding specialist qualifications’
and are remunerated by salaries paid téfmoney. As such it Ts'hard

to conceptualize the teachers as "workers" in the weber1an sense.

Furthermore, the model of public schools used here f:fﬁt1f1es pupils

as members of the organization, the rawvmaterials primarily being the
' subjectively new knowledge defined in the curriculum. - The "work“
done by the workers is therefore that of "learn1ng" and the teachers
act in a superv1sory and regulatory capacity by d1rect1ng th1s
Tearning. These features of the model of publ1c schools used in this
study reinforce the configuration given in Figure 7:3, as does\the
general concept of a "worker-subject" sub-system for the pupils are
compulsory members who.can be consideredvto have many of the charac-
teristics of "subjects" of the state' Nevertheless, support for the
‘ conf1guration outl1ned 1n Figure 7:4 whereln the teachers are viewed
as workers and pup1ls as raw materials can also be marshalJedf First,
'there is the argument of scholarly opinion, in that this view is
advanced and supported by reputable authorities in the li_grature
Secondly, there are a number-of anomalies apparently inherent in
view1ng teachers as anything other than employees who d1scharge the1r
sdutles by conducting the “work" of schools. Such a view -argues for

~ , »
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teachers to be treated a§’“Workers"'1n a similar fashion to the magner

» e

in which nurses, policemen and other -semi - profess1ona1 emplﬂyees éﬁ@ﬁ?f:

commonly viewed Finally, there is the quéstion of the re]at1onsh1p

'between teachers and the principal and other superord1nate off1c1a1s
As'is developed more fully below, there wou]d appear to be a degree of
conf]ict between teachers and their organjzat1ona];super1ors. This
friction is well documented in the 1<terature angd.can be accounted
for by a variety of exp]anatory~schemes. The mafn point of interest
at this t1ne however, is that the presence of such fr1ct1ons would
appear to. fnuiananalogue1n the type of relationship’ betweeﬁ supervxsors
and workers in othen particularly 1ndustr1a1,organ1zat1ons This.
.cou1d be best accannodated in the Weberian model if the principal
and other office holders are viewed as members of an administrativem

staff attempting'to~impose andtenforce a system'of'order on the e
teachers which they, in turn, are res1st1ng An explanation of this
kind once again lends support to the conf1gurat1on in F1gure 7:4, for
it would seem unlikely that continuing conflict of this kind would be "
characteristic within the administrativevctaff of a Weberian bureau-v

cracy.

.Swnna;x ‘

7 .'fhe three differentJStructura]‘configurations consadered here‘
‘may all be cons1dered as hav1ng relevance to the point at issue, .
‘which is, to recoup, whether or not public schools can be cons1dered
- as. Betr1ebsverbande and thus e11g1b1e for analysis througﬁ the medium

of Weber s ideal-type bureaucracy. The main prob]em is. to correctiy
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map the trichofomous structure of goVernance, administrative and
workef fub-systems onto the structure of public schools. The simplest
solution as outlined in Figure 7:2 is rejected hgre in that the
position of priﬁcipa] in public schools cannot be easily accqmmodatgd
with Weber's description'of the "supreme chief" of a Betriebsverband.
Figures 7:3 and 7:4, which identify the Minister of education and the
| local co]]égia] bodies as the governance sub-systems appear to offer
more plausible éﬁnfigurations. However, identification of the
‘governance sub-system does got of itself solve the problem. Figures»

7:3 and 7:4 provide what may be valid gpnfigurations, the points be
'difference between‘the two being the sfzkus of teachers. and pupiis.

The nub of the issue is whether or not teachers can be considered as

members of the administrative staff in the Wéberian sense. If they
‘~are,considered as workers, then there are few valid conceptual grouhds

for utilizing ererian bureaucracy in the analysis of public schools,

for the e*p]anatory powér of the model would be'restricted to the 4
principal and his immediate assistants. For this réason, the configuta:;\\\\\
tion out]ined\jn Figure 7:3 is pro&isional]y ddopted as being an -
' acceptable description of the Weberian morphology of public schools.

It may appear that the notion of considering an entire

schob]ing structure as/é Betriebsverband denies the application of
‘weber's model to public schools peiese. This need not be so. The

supre;; head of fhe bureauéracy will;be absent,” there wi]] be

parallel collegial authbrit{e§,'and a large‘part of the administrative.
staff will not be present on the premises of the school itself, but

this doés not constitute an impediment.to analysis, although eachb

bublic'school must_be»vféwed as one of many decentralized operational ?
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units of the state wide and locally managed public Betriebsverband.

Formal Establishment

Decisions to establish or close public schools will normally
L)

be made by the local authorities in a manner which appears highly

o]

congruent to the Weberian model of hureaucracy. Political elements
will be of importance in both éases, but particularly in gecis§onsv
regarding the closing of a public school. For this reason it will
be neéessary for the local authority to pay scrupulous attention to
the relevant provisions in the system of order for its actions to bé‘
accepted as 1egi;imaté. In'barE;;u]arly sensitive cases it may also
be necessary for the board to develop its own ru]es;gnd,procedutesd
to aﬁgmént the regulations promulgated by superior authorities. 'If
this is done then it will be necessary for fhe board to act within -
the limits of ifs authority and tolensure that.any policies adopted
*. Jone so in a legitimate manner. These provisions and carefd]
adheren- 2 to them'wi]1 all be of impﬁrtance should local residents
".éppeai a board's decision to suﬁerior authority or the courté.
In ddition fd the necessity forAlbcal boards to adhere

closely to :he legally established and enforcéd'system,of order in
‘matters r¢ ‘ating to the estab]ishmeht of"bublic'schoois, further

bureaucr: tic elements will be evident in the reliance that will be

placed on technical rules and norms of m;ny kindé; Decis{bns relating :

t: rinance, size, architectuyre, facilities and catchment area wi}]

a11,bé taken with refé?eaCe to budgetanfandplannigsdfgffilglating to

tﬁe fssuance‘of debentures, ‘class size, population, bussing and

_ accommadation densities. To a-large extent, theréfore;‘thg final ©
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decision of the Tocal authority will rest heavily on "technical
competence” of its administrative staff. |
To a large degree the mdjot decisfons involving the formal
e .ablishment or closing of schools may be expected to be.dominéted by
the principle of geographic entit]ement for the prime mandate of each
local board is to ensure that all non—exempted“students_resident within
its jurisdiction have access to a public school.: However, once .
decisiens,relating to accommodation, bussing and curri;u]um availability
have been made, the board will have to deai with personne]fmatters
Teachers will have to be hired, transferred or term1nated as required.
To a large extent these dec1s1ons may also be guided by what are
essentially bureaucrat1c systems of order However there would
adopted, especially in the case of staffing new schools. One possibfe
'1nstan68_cou1d beﬁthat in which a principal is, appointed to a new ER
., school and allowed to se]ect the teachers as he sees fit. Such a
| procedure need not be’nonvbureaucretic The board will stilt .make the
final "dec1swon" for they alone have: the necessary authority to make
transfers aqg emp]oy new staff, even though they will rely on the
technjtal'competence of their administrators to make the appropriate
recommendation If, howevek the priﬁéipaT, or for that metter the
saper1ntendent staffs a newly estab11shed (or any other) pub]ft
.-é? schoo] on any other basis than the rules established in a bureaucratic
*  system of order, then these actionS‘cannot be considered as in accord
with the ideal-type bureaucratic model. Sych rules weuld 11keiy ‘
specffyfthet'only teachers wtth certain qua]ificatiohs can be assigned

to teach certain c]aSses‘and subjects'andothat appointmentsjéte to be

o
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.

made on the basis of competence and seniority Should the‘s. 0ol be‘
-~ staffed pr1mar11y on the grounds of friendship with thepr1nc1pa1 or
acceptab111ty to the commun1ty, then these could we]] constitute
non-bureaucratic procedures. |

| The extent to which public schools may be staffed on the basis
of affectual, traditional or even charismatic“grounds,is difficult to
ascertain, but all. would seem possibte. NeVertheless, it would appear,
Tikely that. staffing dec151ons, espec1a11y in the ideal- type s1tuat1on,
will be made primarily on the basis of teacher qualifications, and the -
re]eyantvnegotiated agreements; nIf this Ss;the case, then further- .

‘congruency. to the weberian'model can be considered tO»pbtain.
CHAPTER SUMMARY

This chapter has been devoted to an ana]ys1s of env1ronmenta1
and env1ronmenta$1y re]ated aspects of the twonnde1s The overall
conclusion 1svthat a high degree:- o;}congruence between public school
and bureaucrat1t env1ronments would seem to obta1n However the
po1nts of congruency may not appear to be part1cu1ar1y notable due to
the wide perspect1ve that Weber adopts in his ana]ys1s pf»soc1o—
econom1c and p011t1ca1 aspects of soc1et1es Thus, ‘the perspect1ve
afforded from the vantage point of contemporary Western society tends

. a

to take many of weber s observat1ons regarding modern cap1ta11st1c3and
socio~economic features for granted and may easily lead to the1rube1ng<
disregardedwin'ana1ysis; Nonetheless, the discussion offered inlthe
first section of this chapter suggests that pubZtc,EFMUO]S are-

dependent on modern cap1ta11st1c va]ues and’ structures and thus their

\ =
- : N ' ¢
o .
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‘gstablishmeht and’bperatipn will be inevitably association with, and
contfngent upon, the emergence\of bureaucratic forms of orgahizatiOn, E
and the reliance on technical cdmcetence and legal rationality that |
is associated with this. \\\\“ |
In the second sect1on of the chapfe the re]at1onsh1p between
the morpho]ogy of Betr1ebsverbande and pub]fc\schools was considered.
The main conc]us1on-yasfthat public schools do not\B}\themselves
evidence'the §tructure of a‘Betriebsverband, and thus cannot. be consid-
- ered as ana]ytical]y ihdependent Weberian bureaucracies, for the
pos1t1on of "supreme chief" and many ot the author1ty positions within
xw“the h1erarchy of the adm1n1strat1ve staff are 1ocated externa]]y to
the’ pub]1c school. 1tse1f The major point of concern w1th1n this
( structure is that of the appropriate analytical status that Shou]d be
accorded to the teachers *In the two chapters that fo]]ow teachers
‘are accorded membership in the adm1n1strat1ve staff of the Betr1ebsver-
~ . band as th1s a]]ows the ana]ys1s to proceed. It was noted in th1s
chapter that pub11c school teachers could we]l be treated as. members ﬂ,‘
of the worker sub system “but if this approach were adopted then the
weber1an model would have 11tt1e app11cab111ty to pub11c schools per R
. se, but would reta;n a h1gh ‘degree of congruency to the associated

system and structure level hierarchies. L -

N,
~
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~Chapter Eight

: _ CONGRUENCY BETWEEN THE MODELS
o ' 2: STRUCTURE AND TECHNOLOGY

-

-

A conmon tactic to understand complex orgamzatwns is to
'_explone the poss1b11‘ity that the nature of the task being
" ‘performed determines the shape of the orgamzatwna] structure.
" This straightforward. tactic ra1ses some interesting puzzles
about educational ‘arganizations. “ There are suggestions in the
. literature that educat'ion is a di ffuse task the technology
o 1s uncertain
f SR . Karl Weick

e ‘INTRODUCTI;ON‘"‘. I

The precedmg chapter com:entrated on envi ronnenta] aspects
. attnbuted to or. mputed from the mode]s of pubHc schoo]s and
ﬂHeberian bureaucracy and sofe - attentwn was also pa1d to the orgam-

) zationaj facets of goa]s, formal estabhshment and "products Three

‘ ,' orgamzat'lonal facets remdin: structure authority and technology

: Each of these is of maJor unportance and eaCh can be treated as an

. "'interna]" ‘aspect of orgamzations Congruency between the structure

‘and techno]ogy of pub'lic schools and weber'lan bureaucracy s d1scussed

. in this chapter with authority formmg the focus for discussion in

'the chapter 1mediate1y follomng. :

“The present chapter is divided 1nto two maJor sect1ons. ' :
' "Structural aspects are. dtscussed 1n the first of these technology 1n o

| '7_the second To some degree, this cou]d be con51dered to"be an artifi-

1

' .cial division, as . these organizationa] features are conmonly treated as s

- ﬁ’, .

em
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being interdependent. This aspect isyconsidered in the chapter summary.
CELLULAR STRUCTURES AS QUASI-BUREAUCRACIES

This section buf]ds on a number of discussions and conc]Usions
presented in ear]ier chapters, three of which provide conceptual para-
meters for analysis: (1) the cellular structure attributed to public
SChools;‘(Z)'the'hierarchy of offices characteristic of Weberian
bureaucrac1es, (3) the recogn1t10n of teachers, principals and other .
‘superord1nate adm1n1strators as constituting the adm1n1strat1ve staff |
of a Betriebsverband.

Teachers as Bureaucratic
0ff1c1a]s

It is customary for the contemporary Titerature to regard only
the”pr1nc1pa} and other specially designated personnel as constituting
theiadministrative sub-system in pubTic schoo]s.‘ As discussed above,
_this would %nvalioate the use of Weber‘s model of bureaucracy in the
. analysis of sch001$, for his model is spectfically‘concerned with the
organization ot'the administrative staff in a Betriebsverband.« Never-
theless, there would appear to be a number of sound arguments for .
treat1ng pub11c schoo] teachers as members of the adm1n1strat1ve staff f

i

‘as this concept is used by Weber, and th1s configuration has been
adopted for the purposes of - the,pres:nt analysfis. In order to m1n1m1ze
semantic confusion, a convention is adoptedtin the f0110w1ng pages in
jwhich the pr1nc1pa1 and other members.of the pub11c school who are
'c]early deswgnated as, adm1nistrators 1n the convent1onal sense w111 be

'referred‘to as members of the school management sub-system

-
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Recogn1t1on of teachers as members of a Neber1an administratiye
staff rests partly on the1r relat1onsh1p to the students,.if these are
conceptual1zed-as forming the "worker" or "subject" sub- -system in the
Betriebsverband, and partly on the existence of a'high degree of

.congruency between the characteristics of bureaucratic officials and
" some of the characteristics of public school teachers as summarized
in the ideal-type model. .

Points of congruence Many of these points of congrUence

Between Weber's descrxption of bureaucratic officials and publ1c |
school teachers have been alluded to previouSly They 1nclude'

(1) the employment of teachers a1d members of the management sub system -
under the terms spec1f1ed in a contractual relat1onsh1p, (2) employment
being cont1ngent upon appl1cants possess1ng appropriate credent1als,
(3) assignment  of. teachers to pos1t1ons at the discretion of the
_board (4) remunerat1on by fixed salary w1th prov1s1on for pens1ons

It is also common (5) for teaching to be treated as a career; and (6)
for teach1ng to const1tute the sole occupat1on for the teacher. The (7)
appropr1at1on of particular teach1ng pos1tions is normally not allowed
'and (8) teachers and school managers are not allowed ‘ownership over
the _meaps of adm1nistrat1on or product1on w1th regard to the last
.point an argument presented previously 1dent1f1ed the prem1ses, arti-
facts, pup1ls, teach1ng expertise and curr1culum -as the maJor elements.

. necessary for the operation of publﬂc schools and 1t,was noted - ‘
.that teachers are effectively separated from exerc1s1ng the type of L .;h‘
control over these elements that is synonymous with ownersh1p A :j

v~

further point of congruence.in this respect relates to the fact that
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public school teachers are characteristica]ly prohibited from.private"
tutoring or teaching. of theirvpublic school phpi]s‘by the system of
order enforced by the1r professxona] association. Thus, they have no
“private” ownership or r1ghts of appropriation of the essential
curricular knowledge'outside of their school role as teachers.y They
teach the.curricular knowl edge within schools established by the society
ahd-are denied control of this knowledge for privaterends: This
characteristic reiates to another of Weber's comments on the ideal-
type bureaueratic official, this being the characteristic manner,ih
- which pfficial status, responsibility and duties are separated from
private life. To some degree éontemporary public schod] teachers
- evidence this type of separation between off1c1a1 and pr1vate life

¢

whereas this was not so in ear11er forms of community and state schoo]s.
in which the status of school teacher adhered to ind1vidua}s in many
aspects of. the1r/hon -school 11fe 1n the commun1ty Waller (1961)

offers some 1ns1ghtfu] analyses of this situation in the Amerlca of ~the ‘
1930 S which Seem much more characteristic of Weber's traditional-

rather than bureaucratic form of orgamzatwn But evefm contem.porary- '
' tlmes, a comp]ete separation of official and private roles is not’ |
ev1dent in public schoo]s. in that teachers are- expected,and to some
degree fbrmally requ1redgto exemp]1fy apprdpr1ate mora] standards in-
pub11c life outside schools. . | R D

Points of d1ssonance The essent1a11y trad1tiona]ly derived

‘ expectat1ons still he]d for the social behav1or of. pub11c schooI teachers'

-

- suggests that there are p01nts of non-agreement between the two mode]s

| Two aspects wou]d appear to be worthy of note. 1?'

*
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(1) Promotion. Weber (1947:334) observed that the feature of

a career for the bureaucratic officialtis evident through "a system of
promotion according to seniority or achievement." The lack of a
promotion ladder and the existence of no real career prospects in
teaching have been remarked upon previously and elsewhere (Allison and
Renihan, 1977). within:puoiic schools the opportunities for promotion
.would ail appear to remove a teacher from the ciassroom and curtaii
the opportunity to actually teach Néber wou]d no doubt remark that -
thewpositions of teacher, principal, superintendent central,staff -ﬁﬁ
officer and assistant deputy minister constitute the system of promotion
within the state b:reaucracy, for, in the idea]-type 51tuation,
qualification and experience as a teacher are pre-requisites for

app01ntment to these p051tions However, th15 does not seem satisfactory,.
espeCiaiiy as sa]ary scheduies typica]iy allow for differential

remuneration of teachers on thghhasis of experienCe and qua]ifications

A In an 1dea11y rational manifestation of Weber's exemplar bureaucracy,
such distinctions in worth to the organizatijon would be accompanied by
additional. status, authority and responsibi]ity, and thus create a
éhierarchical system of offices which cou]d afford promotions and a
'career w1th1n the pubiic schoo] A promotion system such as this is

-an integral part“of the various differentiated staffing models that
have been proposed for- pub]ic schools and recent]y reviewed by Ratsoy
‘et al. (1976) It is of 1nterest to note that such mode]s are generai]y
regarded as innovative in the literature of educationai administration
-and that Ratsoy and his associates concluded that the adoption of such

i -

models on.a wide scaie is unlikely in the ngpr future
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(2) Psychic rewards. The second anomaly is associated with the

characterist1c system of remunerat1on for public schoo]s teachers. In a

'Weber1an (1947 333) bureaucracy, off1cers are “remunerated by fixed

 ~ salaries in money, for the most part with a r1ght to pensions." There
\

is Tittle prob]em with this except for Weber's insistence on payment
in "money" . His emphasis on officials being denied private rights of -
own 1ip, behaving with "“formalistic inpersonadity"eand the office |
being the sole occupation cf the incumbent suggest strongly that

bureaucrat1c off1c1als are employed so]ely on the bas1s of the terms

of the contract and that the1r sa]ary 15 g1ven and rece1ved as.

represent1ng.fu11 remuneration for serv1ces rendered Aspects of‘
vocat1on in the sense of being "called" to an occuoat1on or aspects of
duty to persons who are not w1th1n the bureaucracy seem alien to
Weber's pure type, a]though they have some 1mportance in the’ Protestant
eth1c Ueber (1947: 340) states, for examp]e, that "It is the

tendency,of officials to treat their off1c1a1 funct1on from what 1s

~ substantially a utilitarian point of view in the 1nterests of the

welfare of those under their authority." Such an attitude does not

seem to correspond with the att1tudes ‘that many teachers are reported.

4

as hav1ng towards the1r pub11c school duties. Lort1e (1975) is -

Wpart1cu1ar1y 1nformat1ve in this regard. In his 1nterv1ews with.

pub11c school teachers he found that many clearly perce1vedethe1r Jjob

' 1n terms of a spec1a1 mission of service to the puptla ‘Aspects of duty

;’to the1r superiors the community or the. state were particu]ar]y absent

Furthermore Lort1e (1975 30) notes that only two per cent of the
Un1ted States pub11c schoo1 teachers surveyed in an NEA survey cited

i
; [
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“

“"financial rewards" as "key factors in their decision to teach."

While he adds that the element of financial remuneration is certainly
beingl"under-p]ayed" in'these results, the 1ack of utilitarian orien-
tation to the bureaucrat1c feature of "sa]ar1es pa1d in money"
striking. In his (Lortie, 1975.31) own research, he asked teachers

why they believed others became teachers. This prdjective'technique

 yielded responses in which “money” was cited 37 per cent of the time,

but "sefvice" was cited 42 per cent of the time. Furthermore, Lortie's-
(1975:105). questionnaire data, obtained from 5,886 teachers, shows

that "psychic rewards were perceived as‘being=mbre important than

_____monetary rewards.” In response to the survey questions dealing with

psychicyrewards, 86 per cent of the respondents chose "knowing that I
have 'reached' students and they have learned" from the five available

responses. In the question dealing specifically with “extrinsic

| rewards ,". only 831, or 14vper cent, of.respondents selected "salary"

as providing the most satisfaction, both the other'a]fernative responses
to this item producing significantly greater responses. Lortie (1975:30)
highlights the point, noting tﬁat'“mahy=pe6p1e’both inside'and‘outside'

teach1ng be11eve that teachers are not supposed to cons1der money,

. prestige and secur1ty as maJor inducements. Regardless of the

particular mecharism through which such an orientat1on affects 'social

and organizational norms, this suggests that the teaching "offic1als"

in a bureaucratic ideal-type public schoo] are not engaged on a str1ct1y

ut111tar1an basis, and may be better perceived as having joined the

_ organ1zqtlon in order to "teach"_and to "reach": students, rather than

~ to become members of‘the‘administratiVeﬁs%aff'df a bureaucracy.

b
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2 This pdint couTe hame more than merely analytical significance
for Weber (1947:335-6) explains that payment in money, although not
essentiai, is most apprOpriate‘because it minimizes the opportunity
for officials.to take advantage of their position for personal benefit.
-Hence, the bureaucratic salary can be taken as a mechanism which
enhances a]iegiance to and identity with the organization as we]]‘as>
providing a basisiforudisciplinary measures, for it is a characteristic
of the environment that officia]s wiJ] have to seek employment in
order to earn income. -But, the phenomenon of psych1c rewards in
teaching would seem to const1tute a counterba]ancing system of “payment
in kind" over which the authorltles have Tittle control. The with-
holding of a sa1ary 1ncrement as a d1sc1p11nary measure may have little
1‘1mpact on some public school teachers, and 1ndeed monetary reward may
constitute a poor mot1yator in public schools.

}The3ppsition of the principal "With the exception of the

:.comments made with regard to the lack of a system of promotion for
vpub11c school teachers, a11 of the comments made above would appear to
’apply to the pr1nc1pa1 and- other occupants of management pos1t10ns in"
public schoo]s It %ou]d seem reasonable, therefore, to conclude at
this po1nt that the/pos1t1ons of|3r1nc1pa1 and teacher in pub11c schools
,ethbit many of thi characteristics of bureaucrat1c officials, while

not1ng that there are some elements of 1ncongru1ty

The QuaSi-Bureaucrat1ck
Structure‘of Public Se ools

If the posit10n of teacher and pr1nc1pa1 in pub]ic schools can

be seen as on1y partia]l bureaucratlc then the structure of the .public -

/
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school d appear to be even less so. The characteristic organiza-

e\}"

tional structure of multi-class schoo]s has been described as ce]lu]ar,
and is fonmed by the tight coupling of individual teachers to particular
classes of pupils. The actual pattern may change from time to time

dur1ng the 'day as some classes dissolve and reform and as some teachers
decouple from one class and couple w1th others although a 1ess fluid
structure in wh1ch 1nd1v1dua1 teachers remain coup]ed to part1cu1ar
classes through the school day for an entire year usually prevails

in the Tower grades. A relatively flat hierarchy of authority in

which the principal occup1es the apex has a]so been presented as a
:feature of the 1dea11y typ1ca1 public schoo] In exp]or1ng the "
congruency between this structure and that of the Neberian bureaucracy,
the degree to which functional roles in public schoo]s can be perceived
- ds "offices" in the Weberian sense provides a useful point of departure,
for the "office" (or “bureau") appears as the structura] bu1]d1ng b]ockof‘
weberian;bureaucracy; Each office is related to a “spec1f1ed sphere
of’competencef which involves a set of "obligations to perform‘funct10ns
which (are) marked off as part of a systematic division of 1abour"

(Weber, 1947:330); Furthernore, the~otfdces'are organized in a hier-
-archical pattern. Each of these-three features ts of anaTytica]:interest;

Divdsions of Tabour. In itself" this .is not a pure1y bureau-

cratic feature, for all organ1zat1ons regardless of their part1cu]ar
nature will embody a d1vis1on of labour of some kind.. what is. s1gn1f1-
cant is that in bureaucrat1c organizations the d1v1s1on of labour will

'be determ1ned by "1nte11ectua11y rat1ona1" means and each major

component funct1on w111 contr1bute to the definition of an "admin1strat1ve

| office. . Each of. the constituent "ce]ls" formed by the 11nk1ng of a
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single teacher to a single class can be taken as a component in ahe
division of labour between the teachers in the public school, and this
hstructure will be mapped-by the master timetable of the school. Further,
each of the management strata within the authority hiefarchy‘can be

taken as a component of the qivision of management labour, these two
*divisions of labour appearing to coincide with the batch ahd process

‘ technolog1es prev1ous]y identified in pub11c -schools.

Structure of the classrgom related division of labour. The
d1v1s1on of teaching respons1g:}1t1es can be regarded as "1nte11ectua11y
rat1ona1" in that it w111 be determined by the structure of formal
curriculum and the number of students enrolled. This division of ¢
1abour‘is'accomplished in many public schools,according to rules in -
the system of order which specify maximum ‘'and minimum teacher 1eads, |
| ‘class.size, and instructional timee, and these can be iaken as tech- -
nical norms in the‘bureauchaticlsense However, the degree to which
each of the constltuent sets of teaching respons1b111t1es w1th1n th1s
division of labour contributes to the definition of an office is
problematical. | ?

Spheres of competence.  Each pdsition in the cellular division

of teaching assignments is commonly indicated by such terms as "Grade
1 teacher", "remedial teacher" or “teacher of English literature 101"
and 1n the 1dea11y typ1ca1 situation, it would appear that each teacher
ass1gned to these pos1t1ons w1]1 have spec1a1 technical competence in
the requ1red grade and/or subject. But, in many 1nstances the
competenc1es requ1red for a rational §1vis1dh of labour accord1ng to
the tlmeqable of the school are‘not specified in a‘bureapcrat1c
‘Amanner. /The teaching certificates issued hy many central auth%rities,'

i

{
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for example, do not spect{y competence in any particular grade or
subject but merely competence as a "teacher,“ Technically, therefore.
many public schooling structures rely on "omni-competent” teachers,
rather than teache;ghﬁﬁo have specialized technical coébetence.

, This-is not completely accurate, however, for some pub]icv
§choo]ing structures, such as that in Ontario for instance, do
ev1dence a comp]ex system of spec1a11zed qualifications and local
author1t1es are requ1red to. obta1n the 1ndu1gence of the M1n1ster

________ ,mwwbefore-they may ass1gn specidlist dutnes to_avno?~qua]1f1ed teacher.
Furthermore, even in structures wh1ch rely on on]y a single maJor_=
N\ cert1f1cate which qualifies an 1nd1v1dua1 as a teacher, cognizance is
norma]]y taken of specialist training as documented on a un1vers1ty
& transcr1pt or diploma in assign1ng teaching duties. Of thepe two
types of staff1ng arrangements, that exemp11f1ed by the Ontario system\-
would seem most congruent to the %%Ieaucratlc mode] but even under
| this system it is poss1b1e for teachers who have no spec1a1 technical
competence to be ass:igned to classes which require such competence.
Furthennore it would seem that the 1ntenned1ate and senior levels of
| the curr1cu1um in publ1c shcoo]s typ1ca11y ev1dence a much greater
re11ance on spec1a11zat1on than do the e]ementary grades; indeed, the
part1cu1ar grade Tevel pos1t1ons in elementary level t1metab1es are
not- norma]ly assoc1ated with spec1a11st training beyond that of
preparat1on for e]ementary teaching per se.
y‘jA The typical situation would therefore appear as one in wh1ch
the division of teach1ng reSpon51b111t1es 1n publnc schools is on]y

part1a1]y bureaucra!1c Teach1ng pos1t1ons in the higher gsades will

11ke1y be filled on the basis of the 1ncumbents hold1ng spec1a1ized

V)
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qua]1f1cat10ns but a more genera11zed approach to staff1ng w111 be
likely in the 1ower grades. Even so, it wouid seem that it is possibie
that little direct congruency between the qualifications of a

teacher and his actualkresponsibiiities in the specific divisionwof
labour in the school may obtain. Some schools could well be staffed
in only ‘a partially bureaucratic manner wfth certificated technical .
Competence forming merely one basis for the allocation of teaching
duties and more traditional aspects such as seniority, friendship and
inf]pence’also being of importance Regardless of the empirica1 basis
on which this d1v1s1on of labour is accomp]1shed, it would seem that
the spheres of competence within the teaching staff of a schoo] will

be more genera] than the spec1f1c respons1b111t1es as defined in the
.timetable.. Secondary 1eve1 teachers are\recognizeq)as history,
geography or English specialists, rather than as certificated spec{al—
ists in the‘partﬁcular courses mhich'are actua11y taught to the
~classes the;;are»assigned to.. Similarly elementary level teachere’may
be recognized as experienced in teaching specific grades but wi]i be

-

un]1ke1y to possess anyth1ng other than a broad]y genera] qualification
in e]ementary teaching as such. : )
H1erarchx.v While the possible Tack-of reliance on\specia]ized
technical'competengg,in the.division.of teaching responsjbilities-in
public‘schools suggests a degree'of dissonance with the bureaucratic
model ‘the organ1zat1on of the d1v1s1on of labour itself is ev1dent1y
1ncongruent It is c1ear that the teach1ng ass1gnments are organ1zed
‘.1n a h1erarch1ca] fash1on but this is a consequence of the curr1cu]um

structure and the process technology of pub11c schools as represented
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by the -movement of pup1ls from the lower to the higher grades and not .
8f differentia1 authority. In a Weberian bureaucracy “each 1ower off1ce
is under the control and superv151on of a higher one" (Neber, 1947: 331)
but no such h1erarch1ca1 order1ng of authority is ev1dent in the
cel]u]ar structure of teach1ng "offices" in public schoo]s The grade
5 teacher, for examp]e, has no author1ty over the grade 1 teacher, '
that is to say, has no }eg1t1mate right to expect that these teachers
w111 comply with his commands because of his "super1or” pos1t1on in
the vertical .division of ]abour ¢ Indeed such a s1tuat1on is not’
countenanced in the system of order that preva1ls in pub11c schools
wh1ch w111 normally requ1re cooperat1ve co]leg1a11ty between teachers
This is incongruent‘w1th Weber's mode] which would appear to spec1fy
that each off1ce be 1ocated w1th1n a subord1nat1ng h1erarchy of
authorlty, and if teachlng respons1b111t1es are: recogn1zed as const1-
tut1ng an off1ce then each teacher shou]d occupy a. part1cu1ar
pos1t1on in-such a hlerarchy |

Author1ty in organ1zat1ons is commonly assoc1ated ‘with status,
responsibility and d1fferent1a1 rewards and the absence of any
hierarchy’ of author1ty w1th3n the teaching body of the public school-
is also associated with a lack of forma] d1fferent1at1on in tenns of
status and,remuner§t1on.' While there may be a correlat1on between
intormal status and certain teach1ng assignments, there is little -
formal dlst1nct1on made between the status of 1nd1v1dua1 teachers

1N

except perhaps in terms of comprehens1ve ass1gnment to broad status

categories such as e]ementary or secondary S1m1lar1y, d1fferent1a1

remunerat1on is normally based on the level of tra1n1ng rece1ved and

the amount of experlence ga1ned and not the type of teaching- assignment -

v



given_or competence in dtschargtng theSe duties. A1l of these
aspects are irrationa] tn terms ot the bureaUCratic model for they
do not provide a calcu]ab]e basis for the most eff1c1ent dep]oyment
of teachers or for the accurate reward of mer1tor1ous serv1ce The
lack of any 1nte]1ectua]1y rational means to forma]]y dwfferent1ate
between teachers can a]so be seen as prov1d1ng the basis for the

lack of a system of promotion as. remarked - upoh ear]rer %§7

. /'-
Matrix_Structures/

Whlle there would appear to be some functional bas1s for

recogn1z1ng the responsibilities of 1nd1v1dua] teachers as form1ng an
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office in the Weberian sense, this would not appear to be substantiatedf

in the organizational structure of public schoc]s The d1v1s1on of

labour characteristic of ‘the teaching process is marked]y ce]lu]ar

w1th individual teachers being var1ous]y coupled to 1nd1v1dua] classes

on the bas1s of what may not be an 1nte11ectua11y rat1ona1 dec1s1on

'1n the bureaucrat1c sense To ‘some degree this structure,wou]d seem

to parallel Herbst's (1974 54) concept of a matrix organ1zat1on wh1ch

he def1nes as, _
. one that does not have any single. d1v1s1on of funct1ons
but permits the formation of these and othér subgroups accordwng

to the nature of ‘the task to be performed. “The matrix organization

does not contain built in status, differences; it is based on the.

assumption that each (member) has a specialist role- ‘together with

a range of task competence which partly overlaps the competence
of other (members). Any (member) may thus, dependi ng upon the*
nature of the task to be done, take on a 1eadersh1p role or act
as a member of a spec1f1c task group.

'Matrix organizations are connnn]y presented in the literature

(Tr1st and Bamforth 1951, Galbraith, 1§71 1973; Handy, 1976:301-2;

M11Yer and ﬁ}tE' 1967 Lawrence and Lorsch, 19@7) as being potentially
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more flex1ble than riqidly h1erarchlcal bureaucrames. They are
conceptualued as bemg based on an ‘ab‘lhty to form small task groups
or product teams that will exist 6nly for as long-as is necessary to-
perform a smgle 1nportant task. In \a matrlx orgamzatwn, thkrefdre, K
Abno 1nterdepend'ent personnel structures will exist: (1) ‘there w1ll be..
the formal roster of menbers in wh1ch each has a particular pos1t1on ’

.;;,‘and enJoys the seCurity associated mth .thjs; but in add1t10n (2)
personnel wiTl be- ass1gned to a nunber of t1me 1imited small groups

) : that are charged with a Speci fic task § In order to ensure greater

v

| orgamzatmnal effectweness, prov1s1on may als‘b be made for the hatl

tenporary recrultment or secondment of personnel from other di vismns
"withm large conplex orgamzatwns or from the task enlnromnent .
' Handy (1976 296) observes that matr1x organizations "arose 1n '
'the aero-space ‘industry out of a need to contnne cusstomer needs and - ’
| ‘prior1t1es mth'm the orgamzatwnal ‘reqmrements for economes of scale, 3
long productmn runs and the development of spec1al1st skills The + |
emergence of these orgamzatmns has also been l1nked w1th the develop-A
4_ - ment of . turbulent environments (Emer_y and Tnst 1969 253) and they
. have been presentedas enbodymg many of the hunan relat1ons values
‘f_‘,exposed by theorists such as McGregor and L1kert. These emphases
&&(tend to present "the matrix orgamzatmn as an. innovatl ve: and ﬂ‘ristic
y‘.".}approad\ to orgamzational design that could serve to replace the o

' 'rigid' bureautrat‘lc h'lerarchy vﬂth ‘a more fluid and adaptable structure.! .

.,l .

‘mé vﬁdespread, deslre to somehou get rid of the bureaucratic o
e ﬁnds expression . in the contigual search for more. ~
: _?e “organic'. forms of work: ‘organization, Each = -,
2= such as-.jso-palled Functionally. gutonomous- -
rix oh: ; of irj‘ous kinds -
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is hailed as a victory for cooperative groups over autocratic
managers, and as the forerunner of the demise of hierarchy.

Jaques (1976: 258-276) presents an alternate v1ew by arguing that .

‘many of the features assoc1ated with matrix organizations have long
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been ev1dent in formal work settings. He (Jaques, 1976:259) suggests o

that an overreliance on such concepts as ‘informal organization and

"Tine. and staff' has served to mask the "whole range of Iateral
relationships ...." that "... are an 1ntegra1 part of the functioning

of organizations From Jaques' point of view, therefore matrix

organizationa] principles are not new, a]though organizations deliber-

ately designed to capitalize on these features may be. What is

necessary, suggests Jaques, is a‘more accurate model1ling of the

reality of organizational structures rather than a rush to rep]ace‘

“

them w1th supposed]y innovative designs. -
The approach adopted here is in sympa’thy' with that of Jaques,
for it would seem possible to argue that the traditiona] organization

structure of schoois is much more akin to that of a matrix than a '

al

hierarchy ‘This argument rests upon 1dentifying\the time period over

which classes are formed and teachers a551gned to them as prov1ding

an important time. horizon., In pub]ic schoo]s this time period may be

a term, a semester or an academic year, but whatever the case, it
dominates the instructiona] organization of the school by determining

the '1ife of each c]ass, serving as a basis for the construction of

the curricu]um and providing the major instructiona1 constraint faced’_

by teachers and ‘pupiis.._ Nithin each time span. teachers are tightly o

c coup]ed to defined aggregates of’pupils and to a specified body of

-
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knouiedge-ah the curricu]um. At the end-of a given time Span pupils :.7 -
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are usually aggregated into di fferent groups and the teachers re-
ass1gned ‘Although the teachers may be respons1ble for the same body
‘ of curriculum knowledge. they. are; nonetheless ass1gned to a d1fferent
group of- students Thus, although a teacher may be assigned to teach |
grade 3! or '58' or 'English 101° for a number of years, in each term
or semester or year, whatever is the/appmpriate»time span, he is
teacmng a different class. . _ |
' Th1s arrangement would seem to closely parallel the orgamza-
tional princ1ples ev1dent in matrix des1gns, especn;lly if the pup1ls
“are tneated as menbers of the organ1zat1on, for then the teacher and
his group of pup1ls can be conceptuahzed as & task groUp that has
been formed to work on ~a defined section of the curr1 culum.'
Furthermore, this s1tuat1on can be seen as applymg to many types of
schools In ptbhc schools however, there are a nunber of. .
N add1t1onal features that could be taken as strengthen'ing the degree
:of congruency vnth the matmx organizatwn , In the ideal type mode1
/ teachers are\ass1gned to schools as neqmred Hence teachers ’agg'e not - ‘
P permanently ass1gned to any parti cul ar school or: to a particular |
o teaching pos1tion This allows for a ﬂexib‘ihty in Bersonnel assign— |
ment that is very close to that associated mth matr'lx organizatwns |
. Cond1t1ons of enployment secur1ty and other aspects of the contractual
: relat'Ionship between boards and teachers a guaranteed regardless of
the actyal assignuents g}ifven to ind‘lvigui'f'jeaduers put, within this
v’{oontext, tead}%g staff oould Be deployed and redeployed 1n ahlghly
‘ ﬂexible manner. Task groups of teachers and apeclally agnf'egated
| "—,,Ipupils _could easily be forned should the n 'd arlse, as oould \groups

ks
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- task. This perspective encourages the conceptualization of regional
school svstems as the key organizational unit within schooling

structures‘ 1In this view the staff 5551gned to any particular school

could be taken as akin to-a task grodp fbrmed within a larger matrtx |

organization,»

Implications for the bureaucratic model .- Viewing teachers |
and pupils as nenbers of an organiiation_structured on ‘matrix principles}
‘would appear to suggest 1ncongru1ty ith the bureaucratic. mOdel |
Furthermore, the incongruity would Seem to 1ncrease if the school
system, rather than the school 1tself 1s taken as- constituting the

. o ,ﬁdﬁ» Sg
o organization of most ; ¥y, for this creates a set of conditions

Nkl

under which it ;may be leds tenablelto view the teachers as part of

. @

¢ the administrative staff of.a Betrﬁebsverband
| ' However, the 1ncongru1ty t the bureaucratic model may not be
as great as’ it may at first .appear, for the a551gnment of teachers to Af'
‘clas$es'and schools may well be made on a highly rational consideration
of the alternatives of_action avaikable”and be regulated by a large
v.number of technical norms and dec151on rules One aspect of 1nterest: |
here 1s that some of these constraints angd- guides to action may have .
hbeen negotiated between the teacher represené;tive group and the legal
i_ authorities. In cases such as this then the ex1§§ence of bureaucratic

rules of'the technical kind may be better attributed to the teachers

’:*f-'themsel ves rather than the sunerordinate authorities. IR

- ‘. U

”'fv Finally, it should be: noted that the Jaques (l97§9 arguments«j:
witﬁ regard to the widespread hut largely mrecognized presenee of’

: :~matriX'organizational principles 1n organizations is set within his ’QfTﬂtﬂn
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| consnieration of the nature of bureaucrac1es To some degree he is

) concerned w1th extending and ampiifying Heber s original modei and

it could be that temporary work groups are a much more preva]ehﬂt
feature 'o.f bureaucracies than has been recognized":by Weber and

subsequent vconmentators. Certainly the wide use of .commi ttees , which s
~ couTd be concept.ua]-ized as !task forces * or 'work groups' is a .- -
commonly 1identified feature oflbureaucraciesa |

The dis}iplinary literature. - There would appear to have been

Tittle attempt to appiy matrix concepts to the study of schools 1n
. thé hteratuhre of educational admimstration Hanson (1979: 48—52)
jvotes some attention to the formal design of schoo'ls ‘on matrix -
princ1p1es and Cites a stud_y by Smith and Keith (1911)‘as one which
identi fied matrix eiements in a_,gybhc school Powever, Hanson s |
gl approach reﬂects tr@t taken in the broader hterature by presenting |
the matrix organizasion as an innovatJve approach to orgamzationai :
" design that. could” offer a nunber of benefig; fo,r»schoois The. \

possibility that tbe instructionai organ}zation of schools couid be

traditionaﬂy based on matrix pri ¢
-4 . )/ . i )
The. Managgment Hierarch

ples is not recognized. T

R

: " - The ﬂre/vio(:comnts were restricted to “the di vision of
_‘ iabour, spheres of conpetence‘and lack of a hierarchy of authority s
)‘f with'in the teaching body 'of public schoois. However, -the principal e

- and other management personnel form an ana]yticai iy d-[sﬁnct mgement
A sw-system":nj:' puﬂic schools a ma:]or responsibiity of whid\ is to :
o estabiish,tcoordinate and swervise the celluiar structure, as »ueli i
s al ”owr_"ofﬁoiai"ractmﬁes within""the schooi.-_ s, mmf“ W
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the 1dea1 -type public school, this management ‘Perarchy also enbodies
a number of connnna11t1es and discrepanc1es with the ideal- type

bureaucracy

~ o

§pheres of competence The spheres of competence wi;hin the
. !
teaching body~were described as being only partially bureaucratic in
o ‘ { .
that there wastess than a clear correlation between the technical

competence of teachers and their bureaucratic credent1als a&possib]y

P eventheirteach1ng assignmenr This is not the case w1th regard -to’

the posxt1on of pr1nc1pa1‘for appointment to this position is normally

2

'contlngent upon the acqu1s1t1on of spec1a11st qual1f1cations as mandated

by the centra] author1ty In fact, the distinction between the ’ HD P
competqnc1es required for teach1ng and schoo1 management is so marked
as to suggest that these respons1b1]1t1es define the two most coherent
and important spheres of competence in pub11c schoo]s » Th1s is commonly
;evident not only in terms of qua11f1cat10ns but(also in the dut1es

Tand respons1b111t1es of pr1nc1pals as these' are norma11y spec1f1ed in

the enab]1ng 1eg1s1at1on or some other element of the s*stem of order.

iThe Ontarwo Educat1on Act (RSO 1974 sect. 230) for exampls statés thdt
part of a pr1nc1pa1 s dut1es 1nc1udetthe maindenance of order within-

~

; 3
"the schoél the preparation of 4 t1metab1e and the regulat1on of who
;may gain admittance to the school while regulat1ons made under the

'Act fu "er requ1re that principaIs supervise ‘the 1nstructiona1

N\

’:program nd.make regu1ar 1nspections of e premfses These and

r:fother typical dutiesriocus concern on the oberation of the school as

T a whole. and although‘it 1s~norma11y required that principals have

'ft,démonstrated comPetence in teaching and st111 have th? °ff1°ia] ; .Z#TA/

responsibi]ities of teachers, they wil] normally spend little time

gl Sy , N : .‘ ,' : . . N . . ..‘, e

L. '
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_ teaching. Their role is'clearlyythat‘of planning, coordinating and - ,
supervisindg)and to a large degree they appear as the direct represen-

tatives #f-the Tocal authority. . L.

-

Intermediate p051tions Other members of the management sub-

"system have a much less clear]y defined set of responsibilities and ‘
in many cases their duties fall between the teaching and the»managemen€7v7'”“
sphere of competence ‘As stated in the origina] formulation of the

’.mode] of public schools, 1ncumbents of p051tions such. as department
head or vice princ1pa1 may be - best conceptua]ized as a551stants to the

fprinc1pa1 Duties are norma]]y aSSigned by thé princ1pai and any : L
authority that may be exerc1sed by 1ncumbents is a]so norma]]y delegated |

- Ry the pr1nc1pa1 However, if pubiic schools arg,conceptua}ized as
being partialiy organized on the. ba51s of matrix princ1p1es, then
/department heads  (and subJect chairmen) cou]d well be v1ewed as " i

’ leaders of instructional teams - This could be especiallyeapt if |

* limited tevbappointments are emp]oyed in a given case.
Appropriate authori_y The di fiuse authority assoc1ated with

‘ these p051tions suggests an important e1ement of incongruity between .
the two modeis, for, Heber (1947 330) maintains that the incumbents of

' each sphere of competence will be provided w1th "the necessary

',;authority to carry out“ the required functions and "that the necessary

*ifmeans of compu]sion“ will be "cleariy defined and their use-... subject

'tOdefinite conditions i Department heads and subject coordinators in

i _'pub’l ic s_chools would appear to»be accorded very little. if any, :

| authority in. the bureaucratic sense.., That is to say, the legal ly

' »j"established system of‘ order as represented by the pr:ovisions_ of the |
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" by-laws passed'by the Tlocal authority rarely accord incumbents‘of~these ~
, positions specific powers of imperative control’ over the teachers in
their subject deoartments-or grade divisions, and even less do they
accord these intermediary officia]s any "means of compulsion” t§ .
venforce their directives. Nevertheless, a number of appropriate
responsibi]ities for these semi-management positions mill typically'be
‘1dent1fied in the system of order, a]though it wou]d also seem typical
that the- degree to which. these will constitute specific tasks for
department arid division heads will'differ from school to schoo],» This"
'uouid appear’to be a non-hureaucratic method of organization.

The principai as a quasi- bureaucratic off1c1a] Similar dis-

' crepancies can be noted in the authority accorded to public schoo]

princ1pa]s

Typically,,these p051tions.carryvmuch superv1sory and

coordin e respon51b111ty apd specific dut ies may well be outllyéd -‘;“
in the system of order However, principals are not norma11y accorded -
"the necessary means of compu]sion" which weber sees as necessary to

" ensure the compliance of subordinate members of the administrative

j staff It wou]d appear that the1maJor means ‘of compuisidn in bureau- -

‘“ cracies will be the imposition of rewards and sanctions associated )

~_-w1th remuneration promotion transfer and dismissal In publfc»

schools it s the lTocal col]egial authority that tg a :

-

- no authority to/aet’as he may wish

-

//i is uorthy of note that a much more bureaucratic system is

. '/eyident in the exertise of authority over the pupils in the school

-

ST .,.' oo . G L e
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exdgainst

- The te§chers are -accorded a Tegal right to the use of fofc

recalcitrant students and the principal has the authority(to suspend,

but'not expel, non—comp]iant pupils. Furthermore the use"bf these
powers is typ1ca11y subJect to "def1n1te cond1t1ons'r within the sy tem

of order and r1ghts of appea] nonmal]y ex1st to the local author1ty,

[

: the supreme'ch1ef and the courts.

<

_The Depth-structure of o o
.Pub11c Schools o

The above observat1ons suggest that there 1s only part1a1
congruency between the management structure of pub]1c schools and the jf
adm1n15tratjve hierarchy in weber1an bureaucra)ces. One}explanation

\'forrthisuis offered by Eliott Jaques' (1976:127-160) theory of
stratified depth structure in bureaucratic organiiations. He (Jaques,
- 19765127):observes that "it is an almost.universal disease of bureau- ’ .t
‘ cratic systems that they have too many levels .of orQanization",and'his
main point is that the manifest'hierarchies in fost organizations are.

' norma]ly mis1e 4: : many—of “the pos1t1ons are superf]uous

: 'fto the maJor author1ty strata that * def1ne the under1y1ng’structune of
‘the. organ1zat1on His (Jaques, 1976 133-5) emp1r1ca1 research 1nto
the depth structure of a 1arge number of turopean organ1zat1ons 1ed

. h1m to conclude that the functiona] strata 1n author1ty h1erarch1es

are corre]ated with the timégspan necessary to d1scharge the appropriate
A

;_duties and eva]uate the perfonmance of 1ncumbents These t1me spans o
.:f‘*progness logarithmicalty from'3 months to 1 year, 2 years 5 years, ft-fi'
510 years and 20 years and provide for a possible seven stratum depth |

istructure., Jaques (1976 135) notes that any organ1zation will have a-

o SeAT L
ST T e e
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greater or lesser number of strata 'depending upon the type of work
done and the number of personnel emp]oyed and it is'only the very‘
large natnona] or multi nat1ona1 bureaucracies that ev1dence a six or,

seven stratum structure. S S . S S

In mapp1ng depth structures, Jaques (1976:135) recommends that

it is necessary to:

Measure the 1eve1 of work in t1me span of the top role of
the bureaucratic hierarchy - say the chief éxecutive of the
hierarchy, or the department head of a department within the
hierarchy - and that time span will give the stratum in which
‘the role will fall, and therefore the number of organizational

strata required below that role. For example, if the role

time spans at 3 years, it makes the bureaucracy a str-4

institution, and calls for four Tevels of work organization ....
 If the bottom work role, howewer, is. above the 3 month time-

span, say for example, 6 months, as may be the case in some

types of . professional 1nst1tut1on then the institution will

require only three tevels of work organization, namely str-4,
~an intermediate str- 3 and the bottom professional str-2

r v

.Jacques' concepts offer an 1nt§rest1ng ana]yt1ca] framework for the
rexploratlon of the management structure of public .schools. No
-,empfrical report has been ]ocated -which applies his methodo]ogy to
schoo]s but it would seem worthwhile to speculate. The teacher ro]e
in pub11c schoo]s could well be c1a551f1ed as a stratum-2 pos1t1on
which is - described by Jacques (1976 145) as. "Imaginal Concrete M

This stratum covers the ¥3 month ... and up to the 12 month t1mespan" ¢
- of p]anning, working and evaluat1on and therefore the . typ1ca1 B
‘assignment of teachers to classes for a semester, term or. school year

fa11$ we]] within these’ tempora] parameters. Furthermore Jacques' - ,'v“

‘ lexample of typ1cal str42 pos1tions 1nc1udes nurses and 'social workers, 3

~.v_;-.both of Which are .common Ty viewed as semi-professional occupations

sinﬁlar to that of teachers (Etzioni 1969) In contrast to this,

the superordinate stratum-3 1eve1 1s termed "Imag1na1 Scanning" and
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3

considered to have a work time-span of 1to2 years. Incumbents ot
these positions are described as being in a positiOn where'it'ts
impossible to "oversee or to imagine all at once the whole of a
‘person's area Qf»responsibility".and thns "cbnceptually formulated |
tasks must be translated into an inaginal picture of the tasks
controlled." and the tdaties scanned conttnua]ly so that progress
‘Canvbe tied up with new instructions" (Jacques, 1976:1467147). It dis
a moot'peint as to whether usks such as these are associated with
‘the principalship, but they'are‘certainly not characteristic of the
/‘intenmediate pdsftions in the schooTl management snb-system which
would seem to be adequately encompassed by stratum-z responsibi]itjes.
Two major poss1b111t1es nbald therefore seem eV1dent Either
the adm1n1strat1ve staff' of a pub11c schoo1 (teachers and pr1nc1pa})
will all fall into the stratum-2 level or the on]y hierarchical differ-
entiat1on wi]] be between the stratum-2 teachers and a stratum-3
principal. It would seem highly 11ke1y that the s1ze of the school -

and the system will be ‘the decisive var1ab1es in determqn1ng which

of these alternate depth structures obta1ns It would seem that onJy in "‘

the'largest pub11c schoo]s present]y observable is- 1t 11ke1y that the
princapa]ship would const1tute a stratum-4 pos1t1on requ1r1ng a 2
“to 5 year t1me span capacity and the use - of fConceptua] Mode111ng"
§!i]ls, altbough this could welT be so -in the case of a chief executi

\--- ’ . .\\ .
' of a pubtac schoo] system R

‘.; .."-4..
b

)) Implicatjons‘fb the | T | /
- Two Models ";T - . SR R

S

<‘t'-v'”7;' Together'with the comments made previous1y regard1ng Spheres
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of competence 1in the‘teaching body, the lack of effective.authority

for the‘intermediate management positions in public schools and the

possibility that schools could be viewed as embodying matrix organiza¥‘

tiona] principles, then Jacques' model of bureaucratic depth structure

strengthens the argument advanced here that there are only two major

N
3

functiona]ﬂspheres of competence in public schools: teaching and
management. Furthermore, this differentiation may not even be
nable in sma]]er'public schools. for the tasks associated with thei

Jmahagement may be adequate]y handled at the stratum-2, 1magina1 concrete -

‘1eve1 - If this view is tenab]e then it would appear to support some

“of the implications noted in connect1on w1th the broader structure of

regional systems and state wide school1ng structures, for the major

~ operational levels.of the hlerarchy of authority in these Betriebsver-

- bdnde will be 1o%ated outside of the public schools themselyes, cvincid-

ing with the position of Chief .Executive Officer of the Tocal authority‘

(stratum 4 or 5) and'thegDeputy and Ministeria1 levels-in the, schooling

~

‘structure 1tse1f (stratum 5o0or6). A depth structure of this k1hd

conforms we]] with Jaques' (1976 153) assessment of the structure o

f

,state bureaucrac1es in wh1ch stratum-4 positions are described as

be1ng regwona] respons1b111t1es and typ1ca11y 1nvo]v1ng the management

o0

- of 350 2500 personne] and stratum 5 and 6 pos1t1ons are assoc1ated B

" w1th national terr1t0r1es and an empJoyee roster of up to. 150 000 .

persons A fina1 supportive po1nt is that the ro]e and tasks of

- pub11c schoo] pupx]s wou]d appear to conform reasonably we]] to the :

_'stratum-l (Perceptua]-mbtor Concrete) leve]

-

.__;'. Weber offers no comment on the number of h1erarch1ca1 Tevels

tp be expected 1n a 1dea1 type bureaucracy and comments in- the liter~

. : 2
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ature regard1ng h1s supposed preference for "tall" h1erarch1es are
ot supported by an exam1nat10n of h1s writings. = Hence, 1t would seem -
that a two or three stratum (off1ce) hierarchy is not necessar1ly‘
1ncongruent with h1s model. -Howevér, a Jack of a specification of
dut1es, responsibilities_and competenc1es and a lack of clear prov1s1on
of the necessary author1ty to effect the 1mperat1ve coord1nat10n of

~

subord1nate

; is 1ncongruent w1th the 1deal type Some of
these 5 tures~are eylde t in publ1c schools for dut1es and competencies
— of . teachers and pr1nc1pa s are spec1f1ed in the legally established and
eﬁternally imposed syste’ of- order, but others,espec1ally the def1n1te ”
delegat1on of authority to pr1nc1pals o effect the compl1ance of
teachers, : are not present to the same degree It would seem reasonable,’
‘therefore, to conclude that the management hierarchy in publ1c schools

is only part1ally bureaucrat1c,
-\ " :

Summary .
| “The approach in this section has'been to seek points of -
congruence and d1ssonance between aspects ‘of the organ1zat1onal
g 8 structure in public schools and weber1an bureaucracy, and to offer
a number of alternate conceptual1zations that "could accommodate
| several of the problems encounxered Although several po1nts of u
.', close agreement were ‘noted, 1nclud1ng an apparently h1gh degree of
congruence between the. contractual status of teachers and bureaucratic
il off1c1als, the apparent lack of a clearly def1ned hierarchy of |
. posit1on5'w1th1n the teach1ng body and of a funct1onal d1v1s1on of
- labour of the kind descr1bed by Neber were 1dent1f1ed as. constituting,-

} polnts of- disagreement between the two models. Thevorgan1zation of

<

el L S L S o
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the teach1ng staff in public schools was noted as being h1erarch1ca]
on]y 1n the sense that the curr1cu1um 1tse1f 1s h1erarch1ca1]y organized.
Thus,.although certain teachers may: have a h1erarch1ca11y super1or ‘
‘pos1t1on 1n the vert1ca1 organ1zat1on of the curr1cu]um, th1s w111
not ltke]x'beaassoc1atede1th,a 1eg1t1mate right to.exercise 1nperatiye'
coordination over those teachers'assighed to lower levels fntthis'
_ instructionathierarchyt Simidarly, particular instructjona1vrespon5
o sibi]ities-do not hecessarily confer addittonaltstatus“or~remuneratioh
on the. occupants \ : ) |
The h1erarchy pf. author1ty that does ex1st in, pub11c schools
"_'was descr1bed as he’ ng{hﬂ%%tfve]y ngt with, the major pos1t1ons be1ng

A

‘;;Ng-pﬁ‘ and teacher@ and a]though several intermediary -

h ,w ;:§h as department headsh1ps may be empirically evident, t :
,'Aa?kas to how' far thege represent c?ear]y defined. pos1t1ons |
e o?rauthorfty Neverthele;b,‘weber does not spec1fy whether buhqgg

%:ffcrac1es embody 'f]at' or 'ta]]' h1erarch1es, and is- un1nformat1ve
Sin the matter of spans of contro] v' \ O ,. |
During the course of the d1scuss1oulreference was made to
the poss1b111ties that several of the character1st1cs assoc1ated w1th
’hmatr1x organ1zations may ‘be evident in public schools and.school
systems The degree to wmch th1s may affect the congruence to the .
-bureaucrat1c mode] 1s unclear. for, although the f]ex1b111ty that -
is associated with matr1x strdctures 1s not normal]y attributed to }' ' ‘fh
"’Neber s model, his origina] presentat1on of the 1dea1 type ﬁoes not b "\\k

.necessari}y Exclude the presence of matr1x pr1ncip1es in bureaucracxes

'1; In/cohclusion’xattention should be drawn to the diff1cu1\%es

:._encountered in the analysis 'tte t here The appropriatg status :,»;'_

o
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of teachers (and pupils) within the conceptual frame of reference
p.ovided by the Betriebsverband emergéd several times as a conceptuaT
.npediment. If, for\examp1e, teachers are treated as constituting
the v~~kei sub-system, then the focus of bureaucratic analysis
should logically shift from the‘publiclschool itself to the school
syste% or schooling structure of which it i$ a part. The comments
oiiered on the tenability of the matrix organizational design %uggest
that such a view may be appropriafe. Similarly, the extended and
relatively better defined hfgrarchy of authority evident inischoo]ing
systems and structures also serves to shift attention from the school
itself to the larger organizational concept.
| At this point, therefore, it would seem that structural
organ1zat1on of the personnel in public schools does not appear to
evidence a congruency to what obtains in Weber's model. However,
some bureaucratic elements would appear to be bresent in schools and
congruency would seem to increase if attention 1s d1rected towards
“the organ1zat1ona] nature of school systems. For th1s reason, public
school structures have been described in th?é section as quasi-
bureaucratic. |
TECHNOLOGY IN BUREAUCRACIES
AND PUBLIC SCHOOLS ‘

Three différent.typés of task were identified in the discussion
of the organizational nature of public schools: class teaching, the
supervision, monitoring and routing of stﬁdents throdgh}the curriculum
and the maintenance of order amongst the students at large in-the

school. The technology associated with the last mentioned of theSe is
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considered in the discussion of authority offered in the following
chapter, while the technologies assoéiated with the first two tasks

form the major points of interest in this section

The Technology of _lass Teaching

Nﬁé The major tasks involved in school teaching have been previously

. identified as the ident{ficatibn Qf the knowledge to be taught totthe
class, organization of this into a sequential series 6f 1éssons and
units, the pTanhing'of gppropriate‘activities for eaéh lesson,
defliery of the 1e§son, supervision and direction of student work
dufing the lesson and the evaluation of student learning. Additional
tasks include the motivation of students, the creation of an efficacious
climate for learning énd maintenance of order fn the c]assroom.c These
latter tasks all relate to behavioral and normative rules contained
in. various systems of order and are best discussed under this heading 5
in the following chaptef. However, the first.set of tasks can be

taken as defining the major technical competéncies %n public school

v )
teaching and will be discussed here. //

"Batching"of Knowledge

| Teaching in public schools has been previously identified as
analytically akin to Joan Woodward's (1965, 1970) construct of "unit

# and small batch" production technology. This is a characteristic method

of-doing work that is associated witﬁ the_production of small numbers

of certain type; of product'or individually custom made products. In
relating this type of technology to teaching 1n\pub1icxschoois, the =«
initial raw material that is worked on by the teacher is the knowledge

that has to be taught to the students as this is outlined or defined

in the curriculum. The teacher is required to recreate this knowledge
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degree of 1aéwtude and autonomy in both seléeting the specific knowl%ﬁge
taught in each lesson, how the lessons will be sequenced and the type
of teaching.technjques actually used. For example, the curriculum ‘
may specify, among other things, that pupils studying grade 5 1anguagé
arts‘should learn the correct use of the apostrophe, how to correctly
spell specified sets of words and how to construct expository,
descriptive or narrative paragraphs. It isithe task of the teacher
assigned to.this class to transfer this knoQ]edge to the pupils. R
Exactly how this is done is left to the teacher to deterﬁine, and

it is expected that the unit and lesson plans designed to accomplish
these objectives will take actoﬁnt of the present knowledge and

ability of the students and other pertinent factors. Thus, each

of these lessons and unit plans will be, for most intents and purposes,
custom designed to suit the bakticu]ar situation that obtains in the |
c]ass. In the terms of the Woodward (1965:37) technb]ogy classifica-
tion i} unit production; each lesson is a "one off" type «0f product:
the knowledge to be taught is "batched", that is grouped together,

to meet the 1ndTV1duq1 requirements of the situation. The same is

true of the unit~pL?ns and overall course structure in each class:’

- the teachers:are expected to custom design the teaching-learning
pact1v1t1es to su1t the particular situation. However this is done, the
'é%tal expeclgnceljs expected to ensure that at the end of the aﬁpro-
priate time spanu be fhis a school year, ‘term or semester, the

,studentsw111have learned the know]edge specified in the curr1cu1um

for the subJect and level at wh1ch they are studying.



The-expert1se requ1red to accomp11sh this q;ff1cu1t task 1s
substan;1a] and should not be underestimated. Furthermore, it appears
to be on the same.sk111 level as many of the production act1v1t1e$_
studied by Woodward in the unif and sma]]igetch industries in South
Essex. These included theéiai]or{hgvof bespoke‘suits, the prdductibn
'of prototype electron1c equipment and custom furniture. It is
obviously difficult to make conceptual and evaluative compar1sons
between this type-of work and teaching, but the high degree of technical
expertise, experience and craftsmaﬁship required in doing these "things
well wouId seem to find a parallel in'teaehing. Lortie (1975:f35)
for example, chooses to term teaching a ”craft”,‘but makes a distinc-

tion between tangible and intangible craftsmanship. The unit production

organiiationsstudiedby Woodward employed crafismen to wor
' tangible fields, but the teaching employees in public sch6ols practice

their craft in intangibie fields: knowledge and the natu . of people.

Characteristics of Unit Production

A11 of the organizations studied by Woodward were concerned, -
with industrfa] production of the tangible kind and the frame of»
reference edOpted stresses production engineering in a businESs context.
Nevertheless, there are a number of interesting observations that relate//
almost d1rect1y to the techno]ogy of schoo] teaching.

1. Integration of functions. Woodward (1965:157) was

particularly impressed with the characteristic fashion in which small
batch technology required the integration of the functional task
elements of planning, execution and control: "Planning cc..cinued after

execution had begun, and control was exercised from the moment the
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work was put in hand."“jThi§ would seem to accurately define part of
the task demands placed on teachers and matches Lortie's (1975:135-137)'
comments very closely. Furthermore, Woodward (1965:157) observes -
that in the small batch factories she studied, "The detailed organiza-
tZon of the woﬁkjwas left entiraly" to the crafismen who were,
responsible for determining the method and sequence of
operations as well as for the quality of the finished product.
- This ... meant that at every level of the hierarchy, a widar
-area of discretion was allowed to the 1nd1v1dua] than in other -
types of producti on
once aga1n th1s wou]d appear to be almost exact1y the type of
(

s7tudt1on faced by teachers

AN

2. Flexibility and inefficiency. Woodward (1965}158) observes:

that the g?eat advantage of sma]l_batch production is the flexibility
that ovtainsas, “or exerple, in the 'atitude teachers have to adapt

-~

ale 0dify their Tesson content and sequence as they proceed. However

*she notes that this flexibi®ity "carries with it the corollary of -

- jnefficiency in the égnsefthat it is extravagant in it use of facilities

and that the?g;ﬂhest Tevel of efficiency'cannot be achieved in relation

tO any single operation.” From a puyrely functional point of view,

publjc .school teaching can bz considered to display a similar type of in-

e“ficiency in that the time and resources required to "cover” the

curriculum knowledge are much larger than would be tak%en “ z cne-to-one
tutoring situation. the certziazy zciieying the objectives is not
‘gledr and opseiii tues 7or much incidental and non-standardized

léarning exist.

DeEendence on the craftsman In4Unit production the

“‘organization is heav11y dependent upon the skills and attitudes of
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the individual eﬁp]oyees. It is not possible, as it is in large

bétch production-line types of tgchno1ogy}_for the organization to
treat its emp]oyégs as interchangeable and disposable parts of}the
production process?\ Furthermore, as Woodward (1965:173) puts it,

"thé primary task (dags) not depend upon the management's definition.”
In the séhoo1‘context;\teachefs defina their own purpose and tasks
within the accepted pg?améters ofuthexcurricu1um and on the Bésis of

their experience in doing their job. -

4. Structural pzrallels. A final set of pzrallels betwesi. the
small batch techno]ogie§ studied by Woodward and- the public school is
appérent in the variouskaspects of the‘organizational and administrative

stiructures chafacteristik of the organizations studied. In the

Woodward (1¢.5:50-71) stLdy, the unit and small batch organizations‘
evidenced (1) the highes% ratic of personnel to other costs, of all

the organizat%ons studieé, (2) a median first line span of control on
the order of 24 workers fo each‘first 1ine supervisor, (3) the
"flatest” administrativez hierarchy of thz three types of technology
studied '~ ffdtii o woiez strate). These feafures are also character-
.stic of public schools in that they are (1) notoriously "Tabour
intensive" d?ganig%tionsi (2) the average c]ass size given in the
ideal~-type model is 25 énd students have been conceptualized as workefs
with their teachers ochpying a sqpervisory role, and (3) if thé

- arguments presented in the previous section arevtenéble, fhen a three

stratum hierarchy (principal, teachers and pupils) is characteristic.
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Congruency to the
Weberian Model

\ -

Emp]oy1no the term1no]ogy popularised by Burns and: Sta]ker )
(1961), Woodward (1965 71) observed that the successfu] sma\] batch /
organization "tands to have organic systems" ofvorgan1zatlon.\eShe
L(WOodward, 1§65271) continued by noting that the 1arge batch produétion
type’ £irms tended to have mechanistic types of organization and. op1Led
that the preoccupat1on of the classical organizational anﬁ adm1n1;tra-v
t1ve theor1sts w1th this type of product1on system may have led to
the emphaSjs on a mechanistic approach to organization‘that,f% apparept
in their writings. Weber falls within this category and it is not
unusual to find his model of bureaucrecy‘described‘as mechanistjc,
and indeed he relied on the imagery of ‘the macbine in describingkthe.
tecbnica] superiority of the bureaucratic form of organizations. Weber;
paid no attention to.the method of -production in bureaucratic'Betriebs-
) verbande however, and 1i¢tle to the technology emp]oyed by the
adm1n1strat1ve staff. Thus it is difficult to establish incongruity
between the technology embodied in bureaucracies and public scbools
by simp]y.classifying weber as a ch?ssic and mechanist;c theorist.

However, there would appear to be a number of specific points of

incongruity. \}\\

\

Technical competence and craftsmanship. As prev1ous1y noted,

officials in a Weberian bureaucracy are requ1red to possess "spec1a11zed :
‘ghow]edge", that is, in the type case, acqu1red by "formal tra1n1ng"
(Weber 1947:335), and although this is certa1n]y the case in public

schools it has a1§§?been observed that the division of 1abour among
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teachers is not based directly on the technical qua11f1cat1ons of the
stagf but rests to a 1arge degree on the course requirements as

der1ved from the curriculum. To this can be added the particu]ar-' =
s1tuat1ons that arise as a result of the nature of the pupil 1ntake
Some ‘schools, for examp1e will enrol a maJor1ty of pupils from 2
particu]ar socio-economic category or from a minority culture or pupils
that are representative of other salient featires of the local
environment. Although the principle of curr1cu1ar equ1f1na11ty

obtains in a geneyral sense, the features require that the actual program
in eachAschool wi]ltbe different and unique in some respects and this,

" of course, forms the basis for the small batch type of tééhno]ogy,

~and also brings the importante of teacher experience to the fore.

Weber (1947:335) acknow]edéés that specia1ized knbwled@e of "an empiri-
zal character, developed by experience, rather than formal training”

j: characteristic of some kinds of bureaucratic organiZations such as
»trade-unions or political parties, but he appears to regard this as
something of aa aberration. One reason for thié could be that persons
who rely heav11y on exper1ence in ach1ev1ng their organ1zat1ona1 tasks
- are re1y1ng on what is pr1mar1]y folk knowledge: p]ans are made,
cho1ces taken and actions executed ;ot on the basis of a body of
abstract inter- re]ated and cod17(2d techn1ca] rules or norms that

can be 1nst111ed by tra1n1ng, but on the basis of a standardized set

of pr1nc1p1es and maxims that have been 1nterna11zed through persona] : >
exper1ence, Craftsmansh1p‘rests on- know]edge of th1s klnd and it is '

much more of an art than a science. But Weber's bureaucracy.1s built

on a belief in intel]eétual_ratioha1ism and the technical solution of
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problems through the use of scientific, not folk, knowledge. Indeed,
w§bér (1948b) makes the connection between bureaucratic environments

and scientific method explicit.

T

Qualifications versus experience. If classroom teaching,

especially effective classroom teaching, rests 05 experience and
craftsmanship, then the qualifying certificates issQed by the central
'authoriﬁy mayvbe 1ittle more than bureaucra%ic symbols that have

Iitfle correlation with actual teacher competence. There is certainly
much evidence, some of which is summarized by Lortie (1975:68-70),

that current teacher training programs do-not adequately prepare

~ teachers for the reé]ity of classrooms. The major emphasis would

appear to be on augmenting the subject knowfedge of téaéhers, with less
attention being given to pedagogy. The findings of NeWberry's (1979i
stud& of the consultative behavior of 23 begihning e]emehtary teachers
are-relevant in that these teachers sought advice and guidance from
experienced teachers on the basis of the congruity between the

teaching situations of both. ‘Thus these inexperienced teachers would
séek out more experienced teachers who were teaching the same grade

level as themselves and who were perceived as having a similar pedagogic
ideology. If such teachers were not present, then the beginning

teachers appear to cope (or fail) without éeeking consultative assistance.
A similar situation 15 réported by Hanson (1979:117) in secondary 7
schools. One of his respondents, for instance, stated that when |
seeking instructional guidance, he turned "to other science teachers in

the district who are kind of attuned to the ﬁay I am." A striking

feature of this type of situation, which is also documented by a

-
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reasonable body o¥ ofher research surveyed by Newberry,'is that Tittle

¥

assistance is given to, or sought by, teachers from their organizational

- superordinates. This is clearly incongruent with what-would be

expected in a Weberian bureaucracy and supports the structural obser-

¢
vations made_eaﬁkﬁ@ai A study of the consultative needs and practices

! g

of 80 e]ementagfy?;?;hers by Haughey, Holdaway and Small (1977) also

ndings. In this case the need for, consultative
assistahce inéreasé; with the amount“bf formal training received by
teachers but declined mérked]y with experience. Furthermore, these
patterns were clearly evident-in the task areas associated with the
bafching of knowledge, that is, with regard to developing course
outlines, unit and lesson plans and interpreting curriculum éuides.

) These studies all suggest that experience is perceived by
teachers aé a corre]ate.of teaching competence to a greater degree
than is technica} training in the Weberian sense. Miller's (1976:259)
findings reviewed carlief appear to cqntradict'this observation, but
his study found strong positive correlations between training and the
exercise of legitimate authority-fn public schools re]éting_to the
organization and administration of school rather than classroém
activities. Thus, thisifinding supports the ﬁarked distinction. between
the spheres of coméetence (management and teaching) noted earlier and
the observation that additienal’technical qualifications are a
pre-requisite for promotibn tQ{the principalship.

Affectuality. To this point the discussion has. focussed 6n the

classroom related tasks of teachers as perceived from an organizational .

perspective and has not paid direct attention td the face-to-face
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technology of teaching per se. The task 0 jectdve in the
instructional process is to transfer the kn w]edge that has been
"batched" by the teacher in the’design of the Tesson plan and this
design will include the outline of an 1nstruo jonal . and possibly an
evaluative strategy deemed appropriate for the ituation. In previous
chapters the actual process of class teaching hzé\beenudescribed in
general terms as requiring the teacher to "broadca\t" the know]edge
to the class, and th1s is character1st1ca1]y done through the

presentat1on ‘of a lecture or talk augmented with a series of questions.

The answers received to these questions and other vefbal and non-verbal

‘cues perceived by the teacher will be used as feedback to modify and

redesign the activity as it proceeds. The 1esson w11\\a]so usua]]y
include a greater or lesser amount of time devoted to student work on
the knowledge presented. This may take the form of an ‘extended
discussion, the taking of notes, comoletion of exercises, or 1nv01vement
in an experimenta] type of activity. In this phase, the teacher adopts
the ro]es of superv1sor, ooosultant and eva]uator The Titerature
(waller 1961 Wilson, 1975; Gordon, 1957; B1dwe11 1965; Lortie, 1975;
1978)_suggests that satisfactory performance in all these processes
requires the development of particularistic knowledge about, and the
deve]opmeot of,affectually based re]ationships with the pupils. Thus
the .very nature of the instructiona].process militates against the
maintenance of universalistic impersonality which 1s central in Weber’s
model. Furthermore, the development of good rapport with students wou]d

appear to be an important element in the system of order in the 1dea]- '

type public school. Grambs (1957:88) for instance, observes that
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"an ideal of the teacher (is) one who is permissive, helpful, (and)

’.‘-\\‘
\

psychologically oriented in interpreting motivations."
However, the.apparent‘necessity for non-bureaucrztic welation- -

_ships between teachers.and students should not be allowed to mask the

\ex1stence of- an aspect of the instructional process that does appear

\
cgngruent to the Weberian moqe1. The subject knowledge to be 1earned
by the students will be defined and regulated by a set of ru}es and

standards that are (or at least can be) applied in a highly formalistic

and impersonal manner. Student mastery of the know]edge taught can be-

judged as right or wrong, good or bad, correct or incorrect, through

the app]ication'of evaluative procedhrgg that are based upon normat1ve
| . AN

standards embedded in the knowledge 1tseff, or, in some instances,

» established by authorities external to the classroom. Hente in the

processes of evaluating and grading, pub]ic schootl teaching could be

described as partially bureaucratic in that calculable rules based on

intellectual rationa]ityOare evident in the assessment of pupil

progress- and competence. In contrast to this it Ean be noted that
rules of this kind do not normally exist in the evaluation of the

competence and performancejof the teachers_themselves.

Eleménts of Congruengx,

The one specjfig;commentjoffered by Weber (1947:332) that
relates directly‘to tﬁe'technology of bureaucracieS‘stresses the
recording and thus the standardization of “acts, deéisions and rules"
in wr1t1ng. Teachers in all k1nds of schoo1§ employ. the classroom
techno]ogies discussed above, but, in many modern schools, and

especially in public §chools,.teachers are also required to spend

-

N



much time creating or consu1t1ng "acts, decisions and rules ...

 formulated in writing." { The extent to which this is so may not be
'“immediately obvious, but?pub]ic school teachers.are guided by written
-curricu1ar“documents procedUral rutes and memoranda, many of their
repsons1b111t1es are spec1f1ed in wr1tten legislation and they are b
requ1red to update and consu]t student records as we]] as prepare,,
in many cases,.wr1tten un1t;and 1esson p]ans. .Furthermore; student
and teacher activities in ¢lassrooms freguent]y focus on the creation
and consultation of written‘records of'What is done and learned. ‘;
However much of this documentat1on and record keep1ng engaged in by
teachers is tangent1a1'tothe core‘technology of teaching as such and X -
appears as a man1festat1on of the. second type of techno]ogy 1dent1f1ed

as <haracteristic of public schoo]s ‘the 1ong linked process type of
technology that 1s‘re]ated to the f]ow of students through the school.

WOrkf]ow—Technology as a '
Bureaucratic Process in Public Schools

The majoruworkf1ow of public schools is determined_by the
progress1on of students through the curr1cu1um grades. This-has been
prev1ous]y descr1bed as being akin to Thompson s (1967) "long-linked"
type of technology and WOodward s (1965) process type A Tong-Tinked %
technology is assoc1ated with the product1on of standard1zed products_ |
and character1zed by ser1a1 inter- dependence between tasks or processes
This type of technology is that epitomized - in assembly ]1ne manufacturQ

ing and is. freqhent]y based on strategies of vert1ca1 1ntegrat1on of

R 4 s
: number of subord1nate~organ1zat1ons

WOodward s (1965) original work'distinguished~between small

batch, ]arge batch and process types of technologies, but Some—cBnfusion /ﬁ/$j—
~ ) oo S

S
)
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is evident in her diﬁferentiation between the Jast two types. This
-confusion stems fromlthe original technological classification (Woodward,
1965:39) which distinguished eleven different ways of organizing the
production process, three of which were classified as "large batch”

and two as "process." However, one of each of these sub- c]ass1f1cat1ons
was termed "mass" production. The throughput<in public schools and
schooling structures would appear to beVassuciated with technological
and structural features that reflect certain aspects'of both of these

‘types of mass production.

Public school throughput as mass production. In considering

the workflow technology of public schools, the appropriate perspective
is that provided'by considering the "production” pro?]em ot converting
the grade one intake in a given year into graduate output twglve years
later. The teaching-]earning experiences that occur in each 'ade or
each subject class in the higher grades form the serial sequencg of
activities that contribute to-the final knowledge output. From the
po1nt of view of the organ1zat1ona1 analyst, therefare, it is appropr1ate
to consxder public schenls as\sub assemb11es of regional systems which
are, in turn” sub assemblies of the state wide schooling structure.
Each class of students is also a sub- assemb]y in the pattern of public
schoo]s and within the twelve year cyc]e students w111 move through
the tota] system a]ong a finite number of paths. In deta11ed analysis
.the character1st1c organ1zat1on of the sub-assemblies of the tota]
system and the decision rules that determine which path students will

take would be of importance. Thus some schooling structures are

. des1gned onab-3- 3 pattern, wh1ch denotes 6 years of elementary

schooling, 3 of junior high and 3 of senior high schoo1, and the major
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decision rules relate to the evaluations of student know]edge:and
ability made at the break/moints between these productive sub-systems.
Whether these three schooling sub-systems are geographically separate
or contained within a single building is not of great importance in}
this type of analysis. Other possible structures are the 8 - 4 pattern
evidengxin Ontario or the 7 -4 pattern in the United Kingdom or the

6 - 2 - 4 pattern in parts of the United States. However, Qetailed
aha]ysis is not the objeetive here for there are technological features
common to all of these structures and these features are partially

similar to the productive process in both of Woodward's mass production

types of technology.

\ii Planning horizons. One common characteristic is that the
planning horizons in mass production extend over a considerably
greater time span than they do in unit and small batch prodmction.
Analagous .to this in schooling structures would appear to be the-
development of curriculum guides and materials at the strueture and
system levels which will typically extend over a much greater time
period than the lesson and unit plans developed from them, and the
management planning relating to accommodation, staffing and budgetting.
Planning and scheduling appear as much more 1mportant ‘facets of
the workflow technology of schoo]1ng systems and this is evident not
on]y in the board and committee rooms of the local and centra]
author1t1es but also in the manner 1n whnch timetabling is approached
in individual schools. In Weber's terms this type of techno]ogy is
dec1ded1y bureaucrat]c in the re]1ance on techn1ca1 rules and norms

that will be of 1mportancev1n these planning and schedu]ing activities.
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Furthermore,. it is quite clear that "administrative acts, decisions and
rules" related to these actiyities will have to be preserved and
communicated between the other concerned offices 1h the hierarchy.
Great reliance will be p]acéd on detailed budgetting, computer print-
Louts and written proposals and records of all kinds. |

2. Research and development. Both mass production

technologies studied by Woodward (1965; 1970) embodied and relied
. upon extensive research and development activity. This too is a
bfeaturetgf the“system and structure technojogy of pub]ic'schools not
only in the‘deVe]épment of new curricula but also in the study of |
" alternate methods oflprganization. This is also a bUreaﬁcratic feature
in that reliance is being placed on-the seeking of technical solutions
- to procedural andkgeve1opmenta1 problems and "science", the epitome

of intellectual rationalism, is given full rein.

3. Segmentation. The structure of mass production organizations
was cohsidered by Woodward (1965:145) to be "much more segmented“‘than |
in small batch organizations:

~ Managers and supervisors were more closely identified with
their functions; they were in different reference groups and

concerned as much, if not more, with their own sectional
interest than with the overall objectives of their firms.

Furthermore, the planning, production and control activities in these
organizations were commonly segmentéd and separated. In Weber's terms
the offices and spheres of competence were much more clearly defined.
This would seem the case in thé management hierarchies of school

systems and structures and especially so in the manner in which‘]ocal

school executives identify with "their" system rather than the overa]i

state structure.
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Division of functions between chief executive and the governing

sub-system. Primarily becabsg of the reliance placed on technical
means in these types of organizations, the governing boards had

1ittie contro] over, influence on or knowledge about the production
process as such. These boards "did not make detailed decisions

about the ‘how', 'how much', ‘where' and 'when' of production ... but
were responsible for the planning of facilities and the general
Jdetermination of aéfivity‘1eve1s” (Woodward, 1965:170). This is
almost exactly the sifuation in which school boards and other collegial
bodies related to the central authority find themselves. Fufthermore,
these bodies, as well as those in Qoodwargfs (1965:170) mass production
org&nizations, find themselves highly dependent upon their chief
executive who has the technical knowledge and competencé to manage

the technological process. This is highly congr{?nt to Weber's
expectations of the dependent relationships between monoctgtic
executives and their collegial governing bodies.

Automatic production. WObdward (1295) observed that in the

organizations embodying a continual process type of technology, the
product emerged "almost automatically" once the productivelp%ocess had
been set in motion. This would seem the case with public schooling

' 2

v

structures, %or once the schooling and the management systems are
eétab]ished, graduates, and the necessary plans and deéjsions\hecessany
to ensure continual production of future graduates; emerge automatically.
This is not the case at the classroom level, where variety in methéd

-and approach are evident and where the successful learning of knowledge

remains contingent upon the competénce of the teachers who’may fail in
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in their tasks. Nevertheless, the orderly progress of pupils from
grade to grade and the close correlation between age and grade studied
which results, ensures that on the broader scale of operations,
production is essentially routinized‘and predictab]e. Thus, given
accurate enrolment figures, the various external authorities know
within relatively precise limits how many graduates can be expected

in a given year. To all intents and phrposes, the phenomenon of
curriqu]ar equifinality assures that these graduates will be relatively
standardized. That is to say that all public school graduates wjthin ~
the state will fall into a number of homogeneous graduation‘categories.
In Woodwardian terms, the degree of standardization will prdvide the
main means of deciding whefher the technology is of the process or
‘1arge'batch type: process technologies produce "stable products ...
subject to a minimum ofrvariety” (Woodward, 1965:195) , while large
batch technologies produce several kinds of products on a large scale
which are'simi1ar.within, but diffe; between,éategories. The extent

to which this is the case in the "production® procéss of public schools
fsAnot easily determined, but once again these features appear con-
jguent to what one wou]dAexpect in avhigh1y bureaucratic technology:
standardization, impersonality and "routineness" all being major

aspects of both situations.

Two dimensional structures. kegard]ess of whether the single
product continuoﬁs flow or the variable large batch technq]ogy
prevéi1s,it seems that both are charactefistical]y ;;sociated with a
two dimensional type of organiiationa] structure which embodies "two

A primary tasks and two cultures" (Woodward, 1965:164). “There is an

P

;:G'*"
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inner ring centred on the plant. itself and betweeé the people 1in this
ring and peripheral departménts ... there is very little coordinatio;.“
This would appear to be ve;y much the case in public schcoling struc-
tures but the division between the two "tasks and cultures” is greatly
exacerbated in that they are themselves based on two different
tec@no]ogies. Thus, the small batch and unit technology o¥‘€he class-
robm is quite separate and distinct from the long Tinked autométic |

production process that characterizes the administrative super-struttures '

that overlay the classrooms and the schools themselves.

(o3

A Synthesis ' . T,
2 The workflow technology in public schools has been described ”;
as involving a continuous process type of technology that requires
long range planning and'scheduling at a high level within schooiing ’
structures-and systems.' Furthermore, it seems highly cpngruent to thé-
téchho]ogy that would bé expected in a Weberian bureéucracy, especially
Tnsofar as the necessary tasks require édministrative abi1ity of a
highly techhica] kind. Classroom 1eve1‘technology~is of a different
~order: it involves relatively short term planning, an affective rather
than technical involvement, and requires "craftsmanship” of the highest
order. These technologies can be seen aé congruent to two broad'
spheres of expertise and responsibility: (1) management, which appears
tg‘be bureaucragic, and (2) teaching, which appears to be nonjbureau-
cratic. These two spheres of action can be seen to be quite sepafate
and distinct, and‘to a large degfee, are executed indépendentIy of each
other. However, there are areas of inter-penetration.in that the

teachers are required to be aware of and confrom to technical rules
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and standards promu]ggted through the workings of the management
technology, and to*ac£ as extensions of this technology at times.
Thus, éttendance recor&F and cuhulative student records, pupil
promotion records and sﬁquérdized test results all constitute
vital data necessary for ihe operation of the more“ﬁéchanistic process
technology and, although some of these data may be of vé]ue to the
Q teachers who collect them, they é;e primarily required to ensure
that the schooling system at large may function édequate]y. Hence,
much of the bureaucratic paperwork engaged indby teachers could be
regarded as peripheral to their main technological function and could

serve to make their major responsibilities appear far more congruent

to the tasks of Weberian officials than they may actually be.

Summary and Conclusions =

The main.points—coveréd in this discussion of public school

»

and bureaucratic techno]oéy can be summarised by reference to a

conceptual model devised by Woodward (1970:53) and reproduced in

Figure 8:1
A
Unitary
- _ Ay i
Personal 1 . 2 Mechanical
\" ' :,- ‘
. B B,
- B
] Fragmented
Figure 8:1

'CATEGORIES OF TECHNOLOGY AND CONTROL
: 'AS POSITED.BY WOODWARD
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“This model is based on two dimensions of control that are
considered to describe the manner in which an organization will attempt
to manage its productive processes. The personal-mechanical dimension
distinguishes between personalized and automated or mechanical methods
of control. 1In terms of the previous discussion c]assroom teachihg
depends on personal control methods but the control of the overall
process of student workflow through a schooling system is more
mechanistic and bureaucratwc. The unitary-fragmented dimension refers
to the number of sub—systems that must be coodinated in the production
process. Unitary denotes a single system such as that evident in a
single classroom or lesson plan and fragmented a multi-system organiza-
tion as in the case of the classrooms -and schools in a schooling
system or structure.

Four types otwcontrol system are thus defined, and it would
seem that the A1 type of personal - unitary control is appropriate to
the classroom level situation, while the Bé'type is more typfca]
of the control system characteristically operated by principals,
superintendents and deputy ministers Table 7:1 reproduces Woodward's
(1965:54) c]ass1f1cat1on of technb]ogy types by type of control system,
as based on her original dats (Woodward, 1965).

Of the four types of control system posited by Woodward, the
82 and the A2 types are much more congruent to Weber's model of
bureaucracy than are the A1 and B1 types. The tight re]ationships
between the bureaucrat1c and non-bureaucratic systems of control ¢
demonstr;\e—the maJor thesis deveToped above. o u
| The small batch product1on process cons1dered character1st1c
“of class teach1ng is apparently a non- bureaucrat1c method of do1ng work

(

~
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Table 8:1

RELATIONSHIPS BETWEEN CONTROL SYSTEMS AND
TECHNOLOGY AS OBSERVED IN THE
SOUTH ESSEX STUDIES

p R ’ . Type of Control Systems
- ' Ay B B Ay

Types ofystechnology % % %

Unit and small batch production .75 25

Large batch and mass production 15 35 40 10

Process production ) 5 95

Nqu?“an organizations 3 28 21 18 33

Sourcé: Woodward 1970:54

O
| but the overall management of student progress in pubT}c schooling
systems and ;;ructures appears much more bureaucratic.

This techno]og1cal dichotomy gains add1t10na] support from the
technological typologies of Perrow (1970) and Thompson (1967). Perrow's’
scheme conceptualizes work prbcgsses in terms of the number of
exceptional cases encountered and fhe degree to which the prob]ems
bosed by these exceptional cases are analyzable. The resultant mode1l
i§ given 5n_Figure 8:2. In terms of the weberianschéme,the key
dimension in this model is the degree to which problems are analyzable
~for the'reliahce>on ihfe]]ectual calculation and seeking technical
solutions to problems through the application of ihte]]ectual]y derived
'rules' is highly characteristic of bureaucratic techho]ogy. Hence
quadraﬁts 3 and 4 in the Perrow model would appear to accommodate the -

system wide process technology of pub]ic4SChools. ~Quadraﬁt 1 in the

model would seem more-applicab1e to the tedching technology of public



Unanglyzable
~Search

Anaglyzable
Search

Few Exceptions

Many E xceptions

Custom

4 \ 7/

N s
N ; Rand D
AN N craftsmanship fir/ms
N\ /
v/
Croftsmanship Nonroutine
~ manufacturing
A N 1 v
' /
\\ Y
N //
S
i \\\ Engineering
A //4 3 \\ prototypes
Routine Engineering
mgnufacturing (heavy

e
7
Ve

Continuous
processing

/

7

equipment)

Source: Perrow (1970:83)

schools, especially as Perrow‘chooses to describe this type of

Figure 8:2

PERROW'S MODEL OF
ORGANIZATIONAL TECHNOLOGY

<

291

technology as "craftsmanship"” a term also used by Woodward to describe

small batch production and by Lortie and the present writer to describe

‘teaching.

Thompson's (1967) long'linked type of technology has brevious]y

beén,described as accommodating the workflow management of schooling

systems. Of his other two typés, the ‘intensive' technology aptly

describes the fype of work situation faced by public school teachers in
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that it requires a selection be made between a wide range of available
skills, resources and techniques before the tasks .at hand can be
diséharged.. Thompson refers to intensive technolocy as “custom"
technology, which is a term consonant fo the hotion of craftsmanship
but dissonant to the image of Sureaucratic technology inherent in
Weber's model,

In c]osing. reference ﬁan again be made to the difficulties
encountered in th1s discussion in attempt1ng to maintain a focus on the
vpub]1c school 1tse1f. 1t would seem that in the case of technology,
the school itself may not be a particularly important analytical unit
" for the two technologies identified are manifest at the c]assroom-
teach1ng and the system-management leve1s The d1scuss1on of organiza-

e
tional structure offered in the previous section produced a s1m11ar

dichotomy,‘in that the major,sphéres of competence identified were
those of teaching and management. Furthermore, the teaching staff,
whether this is defined as fhe-teachers assigned to a school or all
thoée employed by a local authority, was described‘as béing relatively
undifferentiated in a bureauératic sense, while the system and .
- structure wide management employees ére organized much more in accord
with the p}incip1es of}a bureaucratfc hierarﬁhy.

The schoo] itself tends to fade into the background of these
dijscussions. It prov1des the phys1ca1 parameters within which the
teachers apﬁ]y the batch techno]ogy.of the c]assroom and serves as an
adm1n1strat1ve and data col]ect1on point for the process techno ogy of
school management. It wou]d seem poss1b1e therefore, that public

schools could be regarded as merely systems that are formed by the

expedient aggregation -of classes according to structqra] and techno-_

C;.‘
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logical terms of reference established by the superordinate authorities
and the contingencies of the regional environment, Thus, major
’diffefences between organizational performance and effectiveness could
probably be expected to appear at the classroom and school system
levels, rather than at the level of the public school itself.
'Interesting1y, this observation finds some support in Greéhfie]d's'
(1963) study of schoo]fng effectivenesé in Alberta. One finding of
this research was that when student ability was controlled and
environmental effects on student achievement were partiai]ed out, the
greatest source of the variation in student achievement in academic
subjects was associated with the c]ass}oom level of operation.
Differences between systems were also of apparent importance, whereas
’differencés between individual ;choo]s appéared quite minor (Greenfield,
1963:138; 1964:29).

;o |

\ CHAPTER SUMMARY
This chapter began by considering the congruency between the
- structure of bureaucratic organizations and pub]ic schpo]s. The main
~conclusion was that the structure of public schoois is only partially
congruent to the bufeaucratic model, whereas the organization of the
extended hierarchies}df regﬁona] and sfate wide pub]ic schooling sygtems
appears more bureaucratjc. Public schools appear to evidénce flat,
often poorly differéhtiated management hierarchies, and a}divjsionfof
Hteéching labour that -does not Seem congruent.tb that described in
- Weber's model, Only two c]ear1& mérked spheres of competence and

authority, and thus bureaucratic offices, were 1dentifﬁed, these being
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associated withfoveraj]lmanagement responsibility and classroom
teaching duties resgectively' Consequently, the depth structure of
public schools was descr1bed2§s having only three strata of which
only the top two relate to the adm1n1strat1ve staff" (in the
weber1an sense), of the pub11c schools, the lowest strata being the
student “workers Thus, the staff of pub]ic schools do not appear
to be h1gh1y bureaucratized and, indeed, the organization of teaching
staff could be considered to embody,some aspects of the matrix type
of organization, h | _ v

The second section qf the chapter attehpted to/gompare bureau-
cratic and schooling techndlogies., The major distinctionbbetween the
ce]]h]ar structure of the'public school itself and the more markedly
‘.hierarchica1 and functionally differentiated management structure of
schooling systems noted in'the di;cussion of Qngan1zqttona1 structure
reappeared through the recognjtibn of two differing;types of technoiogy:
‘on one hand the preparation,hde11very and evaluation of ]essons by
teachers apbears to conform to the craft type of actiVity.recognized
by wpodward,‘Perrow and -Thompson; on the other‘the overall management
of schools and schooling systems see?s to be more akin to the mass;
continuous, routine and 1ong-1intéd type of techno]ogy iQentified by
| these analysts,

A number of add1t1ona] points were made in the chapter wh1ch
_re1ate}to the structural and techno]og1ca1 distinttions summarized
above, These 1nc1uded the c1ose 1dent1ty of teachers with their -

students, subJects and other teachers in sim11ar s1tuat10ns, the

importance to teachers of the psychic rewards that accrue from syccessful

A
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ieaching, and an apparent lack of teachgrvidentQty with the bureaﬁcratic »
norms of the administrative superstructure. Téken together, these i
obsérvations suggést that the classes within public schools could
‘pfovide a more sensible level of analysis:thah the ;choo]Sﬂfhéhséfves.
:fn conclusion, it wou]d appear that Weber'é mode] 6f bufeau—;
cratic structure and techho]ogy is ﬁot:highly congruent to public
' schoofs. Some aspects of public: schogls do appear to evidence con-
gruency to the bureéucraf?t mo§e1, buf Eo a 1érge degree thesé would
abpear to represent eXtensions-of the maﬁagemeﬁt hierarchy éméi tech-
'nology thét,appears to bé associated with schooling sysfems and s -
structures. Furthermore the éonstituent gtrﬁcturg] units of public
‘schoé],'the class, and the technology utilized in the teaching process,

would appear to be decidedly non-bureaucratic.

;Ir . . .



Chapter Nine

CONGRUENCY BETWEEN THE MODELS
3: SYSTEMS OF ORDER AND AUTHORITY

In any large c1ty, almost everyone is an employee, employing
his working hours in exact ways predetermined by others. Even
his manners may be prescr1bed So far as sheer individual
freedom is concerned, there was more diffused freedom in the
City of London in the year 1633, when Charies the First was King
than there is today in any industrial city in the world.

Al fred North Whitehead

INTRODUCTION

A

hithin Weber's stheme of things the emergence of bureaucracy as
Athe dominant;tonn of organizatioh in a society (or civilization) is
‘associated with a process of "disenchantﬁent”. A reliance on revela-
tions by oracles, prophecies and ﬁessiahs and the wfsdom, justice aad
““"divine rule" of kings, elders and traditional personae is rep]aéed-by
a belief that most, it not all, things are subJect-to cogn1t1ve compre-
hension and that dec1s1ons can be best made on the basis of 1nte11ectua1
calculation. Systems of order based on trad1t1ona1 or charismatic
a]]egiancés are replaced by sets of 1nte11ectua11y analyzable rules,
and it is the axistence of legally based systems of order of this kind
that forms the major foundation for Weber's model of bureaucracy |

In this, the last of the maJor analyt1ca1 chapters of the study,
- the major problem is to determ1ne the extent to which bureaucrat1c systems

9

of order form the bas1s of action and author1ty 1n pub11c schools. In

296
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'attempting a discussion of this kind, Weber's methodology requires that
cognizance be taken of the possibility that the operative systems of
order in public schools may contain "enchanted" elements of tradition

and charisma. For this reason, some attention is given to Weber's models
of traditional and charismatic orgaﬁizations}‘ Furthermore,'it is widely
asserted in the Titerature that Weber overlooked the existence of profes-
sionalism as an alternate base for the exercise of authority and that
professional knowledge provides an important source of legitimacy for
social action invschoo]s andqgfher human service organizations. The
extent to which this may be the case is discussed in various cantexts as
thé'chapter proceeds.

. The chapter is deve]qped under two main headings. In the first
section, an attempt i§/méde to identify the various-systems of order that
~ may be taken to exisé in public schools and to estimate the dégree to
which these may be taken as bureaucratic. The seco;d section concen-
trate§ on fhe exercise of imperative coordiﬁation in public schools and
thg*manner in which thfs may be Tegitimated by reference to the various

systems of order..
: .SYSTEMS OF ORDER IN PUBLIC SCHOOLS

Considerable attention Wasndevoted to the- conceft™of systems of
.Qfder or regu]ation}in social systems in the conSideration of Weber's
Socip]ogy given 1n4Chapter Five. This héy be summarized by recalling
that social action in any corporate group is considered fb be influenced
and guided by a set of maxims or ru]es‘which may be ackhowledged és

legitimate by the members of the collectivity for a variety of reasons.
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The concept of a rule has a very broad meaning for Weber and equates
primarily to the existence of any kind of normative standard against
which events may be judged. Two different types of systems of order are
recognized by Weber according to the method by which compliance to the
constituent rules is enforced. Conventiena1 systems of order are
essentially sets of informal norms enforced by general social acceptance
but "legal" rules are any that are enfdbrced by the use of some means

of coercion against those who do not conform. Despite the fact that
members of social systems may acknowledge a system of order as being
valid because of traditianal, emotional or absolute reasons, if it

is ultimately enforced by the exercise of some kind of authority, then
jt is also enforced by "1ega1" means. Al1 organizations will embody a
system of order of some kind to regu]ate and .direct members and the
manner in which this is legitimated end enforced will be of importance
in determining the nature of that organization. Fufthermore, it is
clear from Weber's exposition of these. concepts that a number of systems
of order may exist within a sing]e sqeia1 sysfem and that this may
“produce confusion and conflict within and between members.

The main objectives in this section are to apply these'concepts

. to the,pub]1c schoo] in an attempt to 1dent1fy the var1ous systems of

order that may be operative and to c]ass1fy these as being congruent
~ or incongruent to the systems of order that are held to exist in

Weber's model of bureaucracy.
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Identifying the Major Systems of QOrder

Figure 8;1 attempts to identify and relate the major sets of
normative standards that would appear to be of importance in public
schools. This figure omits the general socio-cultural norms that will
regulate the conventional behavior of members of the society at large,
. as these seem irrelevant in the present analysis and any 6f major
importance are Tikely to be refiected in the other systems of order
identified. Each of the sets of rules noted in the figure will be

discussed in turn. et -

The,ExternalleImgpsed Order

Any rule or regulation promulgated by agencies external to the
school itself and which is capable of enforcement in some legal fashion
forms part of the externally imposed systém of order. Four major sets
of such rules are recognized in Figure 8:1.

1). THe_body §f general and specific law enacted by the state and
fn féderated stateé the.superior goverﬁment, and énforced by the bolice,
other‘offigialé ard the ﬁodrts; This system of -order will include S
statute‘]aw sucH as provisions in the criminal code as well as inter-
pretatidﬁs-ahd Jjudgements relevant to tﬁe administfation of such
1ggj§1§tedvrq]gs. This superordinate system of ordérra1so includes
the body of traditiona]]y'derived principles and rules of action known
as the common law. Provisions in the whole body of the superordinate
order may have a direct or tangential effect on the actions of the members
of public schoo??f.\A good examble of direct influence is the provision-
vin the criminal code df Canada‘thaf allows pefsons in authority the

Jjudicious use of force in gaining the compliance of their suberdinates
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. THE EXTERNALLY IMPOSED ORDER

1. The superordinate order: statute, case and common law.

2. The specific state order: (1) the enabling legislation and attendant
regulations ’
(2) by-laws and policies of the profes-
sional associations

3. The local order: (1) by-laws of the local authority and
- established p:ocedures
(2) agreements negotiated between the
Jocal authority and the representatives
of its teacher employees

. THE INTERNALLY DETERMINED ORDER

1. 'School philosophy-and policy

2. School rules ~——— 5 [ THE sCHooL )

. INDIVIDUALLY LEGITIMATED ORDERS

1. Teaching ideologies <‘ Tttt 'i
2. Codes of behavior and perception o
o v CLASSROOMS
. THE CLASSROOM ORDER B
1. Classroom rules - ' RN

2. Classroom norms

CULTURAL NORMS IN THE
LOCAL ENVIRONMENT
1. Student‘cultures

2. Household and community
norms

Figure 9:1 ]
SYSTEMS OF ORDER IN PUBLIC SCHOOLS



301

for [t 1is this-section that provtdes the legal basis for the use of

| corporal punishment in schools. Indirect provisions are well illustr-
ated by the statutes, case and common lTaw principles that will a.
bearing.on judicial decisions involving school members., A1l of the
statute law in this system of order is bureaucnatic in that it has been
established through a formal legislative process, and is thus intellec-
tually rational and it is enforced through the use of the authority of
.the state. however, both case and common law form the basis of what
Weber (1978b:3§§)ca1]s Kadi and empirical justice, and these, containing
as they do large elements of trad1t1on and precedent, are not legal-

/’//at1ona1 systems of order. : e
2. The second component of the externally tmposed order is com-

posed of the rules that are specifica%ﬁy concerned with the establish-
ment and operation of public schools within the statel‘ The major bodies
of law in this system aretthe'enab1ing legislation passed by the unit
of government that exerc1ses constitutionally derived or expropr1ated
control over th1s area df public policy, and any regulations made under
the authority of th1s statute. These rules constitute a bureaucratic |
system of order in that they are again legitimated by legislated autho-
rity. The provisions of this system of order will include the specifi-
cat1ons of the qualifications for teachers and other professional person—
nel, the criteria for determining those students subject to compu]sory

attendance and all the elements of the forma] curriculum promu]gated by

the central authority. A second but - ana]yt1ca1]y distinct set of ru]es 1n 1ww:?

the spec1f1c state order is. that promu]gated by the teachers profe551ona1

.assoc1at10n Th1s w111 1nc1ude normat1ve prov1s1ons contalned 1n a code

of eth1cs or. profeSS{onal behav1or and any forma11y adopted po]1c1es of

§
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this association that are enforced in some fashion. Rules containedlin
a code of ethics will be 1e§aj in'bbth of Neber;$ meanings, for they
.WillwbeadOpted~by,a constitutional 1egi$1at1ve brocedure-ahd enforced by
disciplinary bodies estab]ished by-the‘executive of the'asseeiation. In
the Canadian case, a further element of Tegality is-assured in that the
provincial associations all receive their charters from the provjncia]
legislatures, and the normative rules goverhing the cohdUct of members,
as well as the coerc1ve powers to d1sc1p11nenmmber5, have the status of
by laws to th1s const1tut1on )

3. whefeas the legally based and enforced ruies contained in the
specific state order app]y to all public schools within the territory
governed by the state, the local elements of the imposed order may (and
in hany cases will) differ between local authorities. The main elements
in this system of order will be the policies enacted by the local board
and any agreements negotiated between the board and- its employees. In
the first case all those policies and procedures that are established
in a proper fashion by the local authority in a formally constituted

‘meeting have the status of legally established and enforceable by-laws.
In this sense, "prbpeh fashion" means according to the procedures and

regulations in the enab]ing legislation and any other relevant hu]es in
the superordinate order. Properly negotiated agreemente between rehreJ

sentat1ves of the board and the teachers or. other emp1oyees fa11 under

t'?>Weber's (1947 130) prov1s1on of "a- voluntary agreement of the 1nterested

f’part1es"‘énd w1]1 have the status of a 1ega11y b1nd1ng and enforceab]e
‘f°ephtract A11 elements of the 10ca11y 1mposed ‘order are therefore both

,,pationa] and 1ega1 and are bureaucratlc systems of order{ |



303

Summary. With the exception of the provisions in the bodies
of common and case‘law; all the elements of the systems_of order that
ere imposed on the public school by external agencies are bureaucratic
systems of order in Weber's usage of the term. All of tne rules
specified in these various. orders have been intentionally established
on the basis of "expediency or rational values or both" . and they
’555 be.taken as‘provfding "a consistent System‘of'abStraot rules"
u(weber;~1947:329-330). Furthermore, the administration{of these
;'; laws consists essentially of "the app]icetion of these rules to

particular cases" in schools, systems and other elements of the state
. : . hd -~

schooling structure (Weber, 1947:330).

The Internally Determined Order

In'addition,to the provisions contained in the externally
imposed order;imany of which_wtl1‘have-a direct.inf]uence on the
behavior of.members of the school, pub]tc'scnbo1s will evidence sets.
of norms, rules and regulations that have been determined within
the school itself. This order will include any formally declared
statenent of goa]s, objectives or philosophy, such as may be pubTished
-in a school handbook and any rules that have beenzestablished'to
govern the behav1or of membersl These rules will include formally

v_promu1gated regu?at1ons such as statements des1gned to control the

- .movement of personne] in the bu11d1ng and may a150 1nc1ude techn1ca1 J:; e

L procedures‘re1at1ng toAthe-work of the teachers Examples of the

”Tatter ‘type’ of ru1e cou]d be 1nterna1 regu]at1ons spec1fy1ng how %'

. student exam1nat1ons are to be- marked and the marks recorded orl.ee ﬂ‘
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procedures established to govern the distribution of teaching
supp]iés. Othér rules, in the Weberian usége of the term, will
also include thé‘timetab]e, which details and coordinates the
| diviéion of labour, and any explicit or imp1fcit normative expect-
'at{ohébthat‘fnﬁjuence the social re]atidnshiﬁs between teachers
or between teachers ahd'students. | | | | ‘ -
~ In addition, e]emenfs of the'extefna1Ty imposed order wiff
have some direct inf1uencg'on behavior in the school. However, the
- prdVisions‘of the external order which are most pertinent to this
discussion are those that define aﬁd“de1imft the authority of the
., principal. Shouid c]éar‘auphority'be giyeﬁ to prfncipa]s fo |
establish regulations within certain areas -of action, then these
can be.regarded as potentially bureaucrat{c ih that thé pfincipa]
has been accorded legal authority to impo§e regg1ations. Never‘c_he;-~-~
less, it would seem heéeﬁsary that éhy:fUIes.éstabiiéﬁed uni1aterai1y“ T
under such provisions shéu]d also be consistent}and “fatiohai“
' i e sense that they do not run counter to’other'provisions in
/:gf\:i;Bthernaf1y imposed bureaucratic orderl As Weber (1947:330)
observes, such rules should be, _ ‘ ‘ o
in the rational pursuit of the interests which are specified
in the order governing the corporate group within the 1imits
laid down by legal precepts and following principles ... which

are approved in the order governing the group, or,at‘1east not
disapproved by it. » :
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Further Timitations are embedded in thiquQOtatiQn for
there are evidently several orders “gdderning the corporate group”
of the school and although a principa]'e authority to impose ru]eé
may be 1e91t1mated in the order imposed by the superord1nate 1eg1s-
]at1ve -and adm1n1strat1ve structure, it is possible that rules
un11atera11y determ1ned<by‘h1m underth1sauthority may run countef
to genera] pr1nc1p1es re]at1ng to the teach1ng 1earn1ng process
'wh1ch are 1eg1t1mated by the persona] 1deo1og1es of teachers
The saliency of such 1deo1og1es should not be underest1mated
The 11terature (L1twak 1961; Log&;e? 1969; 1975; 1977; Corwin,
1965; 1967; 1974 ; Etz1oni, 1961; 1969;» Peabody, 1964; Hanson,
1973, 1976; 1979) lays great stress on the legitimacy of professional
norms in schools apd other human'service organizations, and the

-methodological ideologies of teachers.are certainly of ihportance,
In NeWbefry's (1979:24e5) 5£udy,7?df“examﬁ1e,ibegihning teachers
‘ consistehtlyiavoided-seeking guidahce from teacheksvwho”were not
perceived as teaehing the way they "wanted'to“, and Hanson‘s'(1976)
respdndents evidenced a distinct identity witﬁ teachers whom they
derceived as sharing a comman ideology. Furthermore, jt would seem
that the strdctura] and technological divisions between managemeht
\iandeteaching éctivities provide a firm basis for differing sources
. of 1egitimation; vFinélly, it was noted pfevibus]y that‘prineipals
_are not usua]]y'accorded any of the "means of compdlsioh?dthat

~ Weber (1947:328) sees as necessary in an ideally typical setting.



Thus, it would seem that any uni]atera]]y{dec1ered rules cannot be
easily enforced by principa1s ngess they do not run coenteF to
teacher ideologies and -are thus legitimated by them.

Nonetheless, this does not deny the possibility that the

internally determined order could be highly bureaucratic, for, as

‘Weber (1947:329) observes, legal rational norms may also be

)
estab]j@hed by agreement.

Establishment of internal orders. The.estab]ishment of

school policy, philosophy and rules through some form of formal

discussion and agreement would. seem in itself to provide an

inté]]ectua]]y rational and potentia11y legalistic method of

legitimating the 1nterna1 order However the manner in which

‘such meet1ngs are conducted and dec1s1ons made wou]d appear to .

be of 1mportance in determ1n1ng congruency w1th the bureaucratic
ideal..  Should the meetings be governed by parliamentary "rules

of order", m1nutes kept, dec1s1ons taken by- magor1ty vote and.

codified in the form of sets of written statements which are then

held to-be binding on all members of the school, then a high

degree of congruehcy would appear to obta?h} On the other hand;

1 the procedure is less formal and should the principal retain

the prerogat1ve to make the final decision, even though he has no

~clear bureaucratic authority to do so under the externa]ly 1mposed

order, then th1s method of making po]1cy and estab11sh1ng rules

e

would appear ak1n to- the actlons expected in Weber S trad1t1ona1
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form of organiéation. The point at issue is; of course, ‘the

establishment of policies, procedures and rules that will direct

and constra1n the behav1or of schoo] members and not the mak1ng

”'of procedural and operat1ona] dec1s1ons Neverthe]ess, it is

worthy of note that the manner in which such meetings are

generally condggted also has a beorjngfon the type of order

_operative within a school. We can ?urther note at this point

that in a Weberian_bureaucracy most operationa] decisions would

presumab]y not require a group decision for the r tevant terms of

reference would already be built into the system o\ order But .

bto return to the main point, a maJor1ty vote in a fo a]ly constituted -

and conducted meet1nge1nvo]v1ng all staff members or de1egated

representat1ves of the staff at large, would seem to prov1de a

basis for the deve]opment of an essent]a]]y bureaucrat1c system-.

| of order The practice of a maJor1ty yote is spécifical]y

identified by Weber (1947 131 2) as be1ng centra] to modern v

concept1ons of 1eg1t1macy and he notes that 1t embod1es the element

of compuls1on that he sees as a necessary part of legal procedures
~Furthermore,’ the procedure of majority dec1s1ons could

be expected to gain add1t1ona} 1eg1t1macy in that this is the

procedure exemplified in the 1egis1ative'bodies in the environment

of~pub1ic‘schools. Nevertheless, consensus decision-making is not seen’

as expressly non- bureaucrat1c by Weber, a]though unilateral decisions

which arenot]eg1t1mated n1arat1ona] 1ega1order are. F1na11y'H:wou1d seem
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,néééssary for any rules decided upon in such meetings td be incorporated
into'a written code of normative statements which would be distributed
to all member; of the schoo] to whom they apply. Decisions regarding
appropriate procedures, béhavior and, if necessary, punishments, Qou1d
then be made by abp]ying these rules to each particu]ar case (Weber, .

1947:330),

Some research findings. Theré would appear to be little

empirical literature dea]ing wfth how internal school philosophy and
po11cy is estab]1shed but there is much dea]1ng w1th the process of
dec1s1on-mak1ng ’ |

This literature (Sharma, 1955; Bridges, 1967; Miklos, 1970;

'Ratsoy,'1§73? A]uttoxan&‘3e1aéco 1572) shggeétsithat many'somewhat
minor procedura] ‘and operational matters are subgects for dec1s1ons B
by 3ub-groups or the whole assemb]y of the facu]ty, and that ma30r1ty
voting Ts'd1scouraged_on theoret1ca1 grounds, sugge§t1ng that a'h1gh;
:degreé of‘cbngrueney.td.the bukeaucraifc jdeal may not be typical.

In:the makfng of more generai,decisions, somé insighg is'provided
in é paper by Hodgkins and Herriott (1970:99) which contd1ns questlon-
naire survey data obtained from Gross and Herriott's (1965) Nat1ona1
Principalship study. in the United'Statés.‘ These data have been adjusted»
and collapsed prior to presentatioﬁ.in Table 9:1. The 3,039vrespon? |
dents repgrtedlthat‘their principals presented teacher suggestions -

to thé schooIMfaéulty for a vote far moré often than not. The form
of the suryey question is- taken as excluding the possibility of anything
- other than an essentially'par]iamentary type 6f procedure and thus the

findings in the table suggest that fhere cou]d well be a bureaucratic
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Table 9:1

FREQUENCY WITH WHICH TEACHER SUGGESTIONS
WERE PERCEIVED AS BEING PUT TO A VOTE
BY TEACHERS RESPONDING TO THE NATIONAL

' PRINCIPALSHIP STUDY

!

/
.

Frequency with Curriculum Level of Teachers

which principal ' ’ . .

placed teacher - : Primary Junior © Intermediate Senior

suggestions to a (K-3) (4-6) (7-9) . ' (10-12)
.vote . ‘ % % ’ % %
Always . _ ' :7 . ' . -

Almost Always - 75 - 73 67 . 61

and Frequently - o o o

Occasionally " » ., 13 12 | I U 10 7
‘ - B l . . " ) . B v-—:’

Almost Never . : ' 7 ‘ ,

and Never . - C 12 15 o 17 , 29

N R 626 506 1058 849

Source: Hodgkins and Herfibtt (1970:99). Percentages deri?ed from cumu]gtive

percentages in original table-and response categories collapsed as
shown.

v

. ‘element_in the internal fofmu]ation'of‘interna]]y‘agreed systems.oforder-.

in‘pyb]ﬁ; schoq]s; The‘availabTe information does not, Howevér, specify '
the‘actuaI procedurg'used,~howvoften the faculty actuallyzvoted, the
proportion of,"motigns"’submitteﬁ_by'teachers or whether or not parti--
cUlarTy importaﬁi policies or regulatﬁons were determined in some other .
manner. | J | ' ‘ _ |

- A study'conducted in Ontario by Knoop éﬁd 0'Reilly (1977) which

sampled 216 public thoo] teachers and principals, affoFQS an adaftional

view of perceived and desired decision making procedures. Their results

-

a -

>
.
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suggest that parliamentary and other democratically based techniques
were preferred by both teachers and principals to cgnsensual ar autocratic
methods. Their report summarizes preferences for decision making in task
areas related to clrriculum, classroom management, and the instructional
program as‘wgll'as "general school Organization“; but unfortunately, the
researchers do not .report teacher andoprinc1pa1 preference by decision
areas. One'interesting finding of this study was the imbalance between’
teacher and principal destres. ‘The teachers perceived that the principal
acting alone was the dominant method by wh1ch decisions were made in their
schools, and reported @ des1re for h1gher re11ance .on democratic- par11a—

© mentary procedures. Pr1nc1pa1s perceived that democrat1c par11amentary

| methods were most commonly used and evidenced a desire that these were to
»be preferred; especia]Ty if the procedure a}]oWed them the final decision.
after opinions had been;50unded. .

These'findings represent only a sample of the availab]e research

f1nd1ngs on school decision‘making but suggest.that a clear cut bureau-
cratic approach to dec1s1on making may not be typical of public schOo}s.
Thus,a]though thereewou]d appear to be no authoritative study which could

- shed light on the manner in which ph11osophy, po]1cy and spec1f1c ruies
re estab11shed 1t would seem reasonab]e to impute ‘that. - forma11zed

bureaucrat1c procedures may not predomwnate a]though elements of such

procedures, espec1a11y maJor1ty vot1ng, are c]ear]y present

The Internally Negot1ated Order o I o
' The absence of a formally negotiated cod1f1ed order constra1n1ng
and directing appropr1ate soc1€1 act?‘ﬁ wqﬂ]d mean that a pub1xa.school

is.not regulated in a manner congruent to the bureaucrat1c model . However-

F
S

- A9
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the existence of an internally negotiated order may not be of particular
importance if all or most of the important areas of action are regulated
by the externa]]y 1mposed order, and whether this is so will obviously
vary empirically. But whatever the case, it is certa1n that some of-
~the é]ements of an internally determined order will derive from internal .
negotiation of "rights”, standards.and expectations.

The ‘processes associated with and the character of informally _
negotiated orders in public schools have been described by Hanson (1976;
1979) on the basis of an observatioﬁa] study of three American schools
in é community termed Silverwood. Hanson z1979:1i9#205 re-invents
Weber's concept of spheres of competence which he “terms "spheres of
influence" and 1dent1f1es the teacher and school management division of
combetenc1es and control noted prev1ous]y5-observ1ng that the teachers
are accorded considerable autonomy in their classrooms while the
principal is accorded overall management of school wide activities. He
(Hansan, 1979:124) then notes that "A considerable ahouht of overlap
exists between the spheres ..L”whiCh requires extensive collaboration
of pérttes”on'a1] sides in order to complete shareq tasks." His study
"revealed a considerable amount of fnforma] negotiation, bergaining and
“give end take" between principals and teachers, teachers and teachers,
and teachers and pupils, which lead to the development of relatively |
stab]e but uncodified normative standards. The ;evelopment of these
"rules of the game" as they are described by Hansan (1979:128) would
‘seem decidedly non-bureaucratic However, Weber was well-aware that

much informal power is exercised in social systems and clearly d1st1n-

-guished between legitimately established systems of order and conven-
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tiona]ysocial action. - Thus, informal behavior of the type described by
Hansen is to.be expected in Weberian bureaucracies, but it will occur
within the legitimately established order. The boint of interest arising
from Hanson's study is that the behavior described appeared to constitute
the major way in which important as well as trivial elements of the
normative order were established in the schools studied. If this is
‘typical of public schools, that is éo say, if the major elements of
the internally determined system of order rest almost entirely on
ad hoe informal negotiations, then this is evidence of gross incongruity
with the bureauraticrmode1.

summary. Two bases fof the establishment of bureaucratic types
of systems of order internal to public schoo]é have been recognized:
1) by the unilateral exercise of authority legitimated by the externally
imposed bureaucratic order and accepted as legitimate by other‘membehs
of the schoo], and 2) through formalized negotiation modelled on leg1s-
lative procedures The extent to which internal schoo] ggals, philoso-
phies and rules are determined in either of these ways is unclear and
a potential for decidedly non-bureaucratic orders has been identified.
fhus, although it is possible for the internally determined order in
public schools to be of the bureaucratic type, it does not seem
possible to determine whether or notvthis js typical. That an internal
order of gomé kind will exfst is certain, but there seems no. strong
basis for identifying the form this will take. Finally, it should be
noted that the mere existence of school rules, even if théy are codified
‘in a handbook of some kind, does not automatjcally ensure that a bureau-
cratic system of order obtains. What is important is whether these

rules are accorded 1egitima&y by the members of the school and the basis
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on which this jegitimacy is attributaed. Snould this be anything ot.uer
than rational-legal grounds, then these written rifles represent a

non-bureaucratic order,

4;d1v1dua17y Legitimated Or :ars

Whether or not an internally agreed philosophy of teaching has
been estabiished in a public school, each teacher may be expected to
subscribe to a particular set of normative rules relating to how the
educative process in_their classrooms should be effected. In terms of
Weber's model, individual pedagogic philosophies of th1§ kind could be
taken as forming part of4the technical competencies of the teacher-
officials who are expected to use this knowledge as required. The tea-
chers will therefore be accorded autonomy to discharge their technical
duties in whatever method they see as appropriate, providing this
does not contravene the princfp]es of the‘gsteb1ished order. Thus,
although teachers in public schools maj employ many approaches to
their teaching, this is not necessarily incongruent to the Weberian
model. However, should one or more of these teachers adopt procedures
that conflict with or contravene the established order, then the
bureaucratic que] requires the superordinate official(s) to exercise
their authority with the intent of establishing conformity.‘ In doing
this, they wi]llbe guided by the relevant rules ih both the externa1]y
imposed and, if such exists,‘the internally agreed systems of order.

Much of the tension and conflict between teachers and principals
and between teachers themselves that has?been documepted or end]yzed

in the Titerature (Bidwell, 19565 Corwin, 1965b; Peabody, 1964;
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Pusey, 1976; Hanson, 1973; 19765 1979) would appear to stem from
perceived infriﬁgements of systems of order as des;ribed, A principal
may perce1ve that the téchhiques used by a teacher contravene rules.
or principles established in the enabling 1egws]at1on. board policy
or the philosophy of the school and‘attempt to modify the teacher's
behayior through the use of imperative control or some other form of
power (Wahlund, 1972). The teacher may then defend his actions by
some Just1f1cat1on of h1s pedagogical practices that seeks to validate
them by demonstrating that they do not contravene the rules of the
order or that they are justified by some professional body of knowledge.
The problems of authority that inhere in this situation are considered
below, the main point of interest at this time befng the manner in
which the various normative standards are legitimated by the partici-
{pants in conflicts of this kind.

Professionalism. Disagreements over the appropriate methods

of teach1ng and processes re]at1ng to teaching in schoo]s are commonly
explained in the literature in terms of a clash between profess1ona1
qgggbureaucratic norms (Yollmer and M11ls, 1966; Litwak, 1961; Hoy and
Miskel, 1978). The'normative étandards that guide the administrator's
actions and which he seeks to enforce are viewed as "pureaucratic”,
while those used by teachers to justify their actions are termed
nprofessional". The use of both of these terms could be considered

as mis]éading within Weber's frame of reference. In the first place,

the rules being enforced by a principal may not be bureaucratic

rules and he may seek to legitimate his authority to enforce them
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on non-bureaucratic grounds; that is to say, it is possible that a

principal's use of ‘his hierarchical position may be ultra vires 1in

reference to the, .imposed bureaucratic order but- be 1eg1t1mated on

traditional or other grounds Even if the principal's actions-are
bureaucratic, however, in that he is attempting to force compliance -

to intel]ectua]]y analyzable rules established in the externa]]ylimposed
or internally negot1ated systems of order through the use of sanct1ons
1eg1t1mated in these orders, the classification of the teacher's

frame of normative reference as be1ng “profe551ona]" may detract from

a clear understanding of the situation in Weber's terms. This is so
because much of the literature follows an argument initially advanced

by Parsons (1947?58—60) which maintains that Weber overlooked the
possession of professional knowledge as a gource of 1egit1macy.‘ However,
the concept of professiona]isT may not, in faot, require jndepehdent
recognition. In most discussions, (Greenwood, 1957; Vollmer and Mi]]s;
1966; Etzioni, 1964; Kmhlman and Hoy, 1974; Hrynyk 1966; Litwak, 1961;
Hanson, 1979) the concept is made to turn on (1) the ex1stence of a

body of specialized know]edge which is highly techn1ca1 ‘and can only

be mastered through extensive study and (2) a recognition that individ-

‘uals who have mastered this knowledge are accorded autonomy in organiza-

tioha]_and social settings to act on the basis of their knowiedge rather
than being expected to conform to a universal1y comprehensible set of
rules and standards. A similarity oetween this position and that in
which the ideally typical boreaucratic official is placed ts immediately

obvious, for the official is employed precisely because he has gained

technical competence as a result of an exteoded @ériod of study and he

EY
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is\EEESFHed autonomy to use this knowledge to contribute to the
functioning of the bureaucracy. Weber (1947}339) for instance,
specifically states that "Bureaucratic administration means fundamenté]]y
the exercise of cont701von'thelbasis of knquedge.‘ This is the

:{3'.11y rational." Parsons' (1947:58-60)

claims that Weber has “thrown together two essentially different types

~ (of authority)‘whicp,‘although often shading into each other, are
ana]ytica]iy separate." Thus, Parsons (1947:59) argdés that "control

by means of knowledge" (Weber, 1947:337), that is, technical competence,
constitutes a basis for the\Tegitimation of imperative control which

is ana]yt1ca11y distinct from the\author1ty lTegitimated by a legal
_order Parsons rests his argument on the authority of the phys1c1an to
issue commands to his patients and thus identifies profess1ona]1sm as

a legitimate form of authority;“The weaknesslofxghis argument is
evident once Weber's various grounds for according\;EgigiTscy to

systems of order are considered. We could well argue that Bétignts may

\

accept the 1eg1tiﬁécy of a physician’s instruction on the basis of an\\\\\\\
"abs&hute be11ef}’:; the correctness of this social dynamic which may
well be so institutionalized as to define a traditional basis for
compliance. |

Furthermore, the legitimacy of profess1ona1-c11ent authority
relationships has little if anything to do with the relat1onsh1p between‘
organ1zat1ona1.members within bureaucracies. In this case, it would
seem that the nature of the theoreti;a] knowledge base that provides

the techhical competence of professionals is of the essence. Should

s
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this know]edge be based on intellectually calculable maxims, hypotheses
and “"laws” grounded in rational theory, then Weber would certainly
maintain that thfs is analagous, or even directly synonymous, with the
- bureaucfactic type of'order, as the competency or malpractice of
professionals who base their work on such a body of knowledge can be
established by their peers or any organiza;iona} superiors who have been
. inducted into this body of know]édgé. Obviously, any bureaucratic
hierafﬁhy_onganizéd on Webérian principles will ensure that on]y’
individua]s’who have greater technical comﬁefence in the appfopriate
bodylof know]edgé will be promoted gé-a superior posi%ion. Hence, the
so-called professiona1-bureaucratic conf]ict in whiéh the authority of
- knowledge held by subordinates is in conflict with the purely legally
based autho#ity of position wf]] not occur in_an ideal-type Weberian
bureaucracy. It follows that any system of organizdtion that places
individuals with greatef'technicaT competeﬁce in subordinate positions
is irrétioha] and’ non-bureaucratic in Weber's terms. This argument
requires, of course, tﬁat different technical competencies, fSr example,
| physieians and finanéia] administrators‘in a hospital, are organized
in Separate hierarchies that ére both subdrdinate to an office occupied
by an individual who is competent in both fields, or has the status of
a supreme chiéf who is not appointéd and employed on the same terms as
" his subordinates. |

In summary, therefore, it would seem that Weberian bureaucracy
is a form of organization that specifically requires the emp]oyment of
professionals. Furthermore, the‘officia1s are professionals in more

than one meahing of that term: they are employed becauseiof their
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specialist knowle *ftﬁéy are accorded autdnomy within their sphere of ‘

competence; and €§e1r employment in the bureaucracy is a full t1me
occupation which me§ﬁ§’tme; pract1ce thejr skills as profess1ona1s and‘

| not amateurs. It_wou]d.seem, therefore, thatAthe concept of a professional

emp]oyee and the ideally typical bureaucratic official are, to a degree,

Synonymous.

2

-.TeaehiggAas.a non-profession. These observations do not,
however, explain the basis of pedagogical conflict within-scheols. Part
of an expianatien can be based on thejexistencegof two distinct
teehnologies in schools, both of whieh require djffereht orientations .
which are potentially incompatible as discussed fn the pfevious

chapter. The long-linked process technology provides the basis for
‘ many of the rules in the externally imposed order, whieh is, as noted
vabeve primarily a bureaucratic type of order in that is is rationally
based and legally estab11shed However, the class teeching‘technofbgy
used in pub11c schools is predicated on the technical competence of the -
teachers which is, in turn, based partially on their craft know]edge
and the normative standards embodied in a part1cu1er ideoTogy of
teaching. Thus the point of potential conflict occurs at‘the inter-
| face between the normative rules relating to two different'types of
“technical prob]em (1) the movement of students through the tota]
' curr1cu1um, and (2) the actual teaching of a small segment of the
curr1culum. Both sources of normative standards would appear to be
professiona]-bureaﬁcratic in that they rest on bodies of technically "
| spec1a112ed knowledge, but the external]y 1mposed order is also

bureaucrat1c‘1n the legal sense. At th1s point it is 1mportant to
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note that a particular methodology or philosophy of c]assroom teaching
could also be governed.by bureaucratically 1egé1 rules if such are
imposed by the external author1t1es or agreed upon in the internal
system of order in an,appropriate manner.

However, individually held philosophies or ideologies o;,
teaching would seem more Tlikely to be legitimated by teachers on
traditional, wertrational or affectual grounds: - a teacher may
justify the uée of particular teaching approaches because th{s method

is the one he has "always used" or the manner in which others have

"always taught the subject”, or because he firmly believes that the

method is appropriate or it is an innovative approach which he finds

~particularly exciting and promising. None of these grounds for

adopting a part1cu1ar approach is 1nherent1y professional or bureau-
cratic. Purely profess1ona1 grounds wouT¥ presumably rest, as noted-
abové, on reference to well established procedures contained in the
bbdy of pfofeésiona] know]edge, and ideally this woﬁid be empirica]]&
ya]idated.sqientific knowledge, the legitimacy of which is reCOgnized'
by the profession as a whole. The point is well made by Hanson (1979:
127) in reference to his case study of the Silverwood schools:

In the Si1verwood schools it is common to hear administrators
telling teachers (and teachers telling teachers) "We must do this
because it is best for the kids." Administrators can be referring
to almost anything that reflects current district policy: (the’
externally imposed order) team teaching, individual jnstruction,
cross-age teaching or the whiz bang read1ng method. No hard data
are presented to support the administrator's contention, usually.
because clear and convincing evidence is rarely available to
support one method over another. The conviction based more or
less on face validity, says that "this is best for kids, and for
you (the teachers) to do less is not fu1f1111ng your profe551ona1
respons1b111ty " N .

! ”\\
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The practice in the 11terature as shown by Hanson, is to classify
teach1ng ideologies and pract1ces that cannot be supported by reference,
to an authoritative body of knowledge as "professional". But the

" reliance on "face validity" of pedagogical practices would appear to
mean that they are legitimated in a non-professional and a non-bureau-
eratic manner. Thus the individual systems of order held by teaghers

in public schools would appear to be much more akin to what Weber would
'fermjirrationa] and possibly "enchanted" ideologies. They are -
Vaiidated not on the basis of the intellectually rational rules estab-
-flisned_in a bureaucratic order, nor the jnte]]ectua]ly derived,principles

‘festabTished in a scientific body of knowledge, but by tradition,

" absolute belief or emotional commitment.

—~—

Codes of profe§§xbna1 conduct The same observat1on does not

apply to normative standards of “profess1ona1" behavior established by
vfhe representative associaticns to which the teachers belong. This
source of prdfeséiona] ruTes is eSSentialiy bureaucratic as was escab-
lished in the previous discussion of the externa]]y imposed order of |
_ which they are a part. Thus, "profess1ona1" conflicts that arise n-
public schools as a consequence of teachers. conforming to codes of
professiona] conduct established by their representative assoc1at1ons
and adm1n1strators attempting to enforce the normative standards estab-
11shed by the local or centra] authorities can be regarded as conflicts
i'between two bureaucrat1c systems of order
Other codes of behavior that may be he]d by 1nd1v1dua1 teachers

or shared between groups of teachers and influence their social behavior

in the school would appear to fall under the heading. of conventional
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standards of action and do not require explicit attention here.

‘ Summarz. The manner in which particular teach1ng~methodo]og1es

. are 1eg1t1mated in pub11c schools has formed the main topic of concern

“in ‘the prev1ous pages. The existence of such 1nd1v1dua]]x he]d
ideo]ogiES~is’commonTy fefefreq to in the literature in terms of the
'existeﬁce of professfona]'norms. ,This point of view is not'adopted

here as normative rules of tﬁfs kind would seem to be adequately
accommodated-by Weber's SevekaT bases for according legitimacy to sets
of norﬁative standards, which a1solquates professional competency witﬁkl
technical ccmpetence of the kind required by bureaucratic officials.

The root of the,ptob1em wou]d appear to 1ie in the lack of a well
'Va]idatee scientific theory of teachihg If such ex1sted then it wou]d

‘_be poss1b1e for Qhe major technical pr1nc1p1es and rules to be 1ncor—

° porated.in the externally or internally established systems of order in

: 'an-1nte]1ectua11y rat1ona], and thus bureaucratic, fashion. Giveh the

'absence of such a situation, then classroom teachers-have no recourse
but to accept whatever pedago§1c principles are estab]1shed in the
externa]]y 1mposed_or 1nterna11¥ determiped orders or:to adopt thejr;‘
own approach.lﬁFreedom td'a&opt the latter epproach is'buaranteed'in’

the bureaucrat1c nature of pub11c SChools in that autonomy is accorded

o to teachers in their spheres of c]assroom competence However, the

lack ofvanybbas1s for 1eg1t1mat1ng individual approaches to teaching-
except tradition, personal belief or.ﬁhdividua] commitment, is in

itself a non-bureaucratic feature. Thus although the professions’ basis
fof arguing that teaching in public schoq1s is non-bureaucratic is |

rejected in this analysis, a similar conclusion is reached. However,
. ) T
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sincongrifity between public schools and Weber's bureaucracy in this
respect appears to be best demonstrated within his own frame of
?reference,rratﬁer than through the identification of profeésionally
legitimafed systems of order, especia]ly as proféssiona1ism would appear

to be an important feature of bureaucfacy as described by Weber.

)
3

The Classroom Qrder

A final component element of the overall system of order in
~ public schools will be the rules established by teachers to control
the behavior of stﬁdents in the classroom. To a variable extent, the
behavior of students in classrooms will be 1nf1uenced by elements of
the externally 1mposed and internally determ1ned order. . In 0ntar1o,
fof -example, both the enabling 1egis]ation’and'régulations made under
1ts authority specify a number of dut1es for pupils and we may expect
that re1evant school ru]es may range all the way from 1nstruct1ons for
Qappropriate student behav1or in case of fire to a requirement that all |
pup1ls will stand on the entry of a classroom visitor. Nonetheless,
teachers will 1ikely establish their own rules and nonnat1ve standards
within their‘individual classrooms, and indeed the occupational
litErature reéommends‘that they do so (Kounin, 1972; Madsen, Becker
and Thomas, 1972). |
The extent to which classrodm rules can be considered bureau—~
‘cratic could be 3udged by the criteria already estab11shed in this chap-
ter if the va]?d1ty of these rules can be demonstrated by intellectually
rat1ona1 means; 1f they are cons1stent with the prov1s1ons in the
| externa]]y 1mposed and school w1de systems of order, and if they are

enforced by the app]icat1on of sanctions legitimated in the legally .
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festab]ished‘ordehs, the classroom system of order could ne]1 be
described as bureaucratic. On thewother hand, should the ru]esfte
contrad1ctory, subject to haphazard change by the teacher, and rarely
enforced then they would seem non-bureaucratic. ¢

The empirical var1ety between classrooms could be expected

. to be great, but the\existence of-esSentiai]y bdyeaucratic systems of.
classroom order may be typical. Teachers are conmon]y)aCCOrded the

authority to establish and~enforce classyroom rules within the bureau-

cratic orders previously disCussed and it would seemfprudent‘that any

rules estab11shed are intellectually defensible and rationally cons1stent.

Nevertheless, the 1nd1v1dua1]y 1eg1t1mated teach1ng ideologies he]d '

by individua] teachers will be of importance in determining the type
and'nature of the rules that.are estab]ished-andithis could lead to _ -
classroom rules that contrayene/provisions in the orders extehna]}to;'
the classroom. This cou]d well lead to conflicts between teachers. and -
the teacher concerned and the«principal, especially insofan as the

|.‘.

principal, 1f-”a11ed upon- to

,support or supply d1sc1p11nary act1on N

N

~

aga1nst reca1c1tra t g & may not be able to accept or defend the

‘propr1ety of the ru]es-ta't°wé?e broken. This, and other dynamics in.
the schoo], would appear .to xork SO as to enforce consistencyyin the
ruies established or enforced in the different c1assroome_1n the‘school,
and such pressures towarde standardization would appear to enhance the

Tikelihood that classioom systems of order w'.1 be of a bureaucrat1c

nature ;
fo

X w’}
On the other hand many of the rules, procedures and expedtat1ons

for student behavior in the c]assroom would appear to have been in -

effect from t;me immemorial and der1ved ]arge]y from custom, and

:r{ 3
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students’woqu’appear to be soeialized into these behaviors before
they enter‘the school. Thus the raising of hands before answering
questions, lining up to enter and leave the room, working inn”siTence"
and the!| routines of dfstributing student materials are all procedures'
that would be fami]iar‘to any of bur great grandfathers who were |
-1ucky'enough to attend school. To the extént that these behaviors
persist inyqjassrooms as a‘resu1t of teacher ekpeetations that are

not based on a rational assessment of their utility, but an acceptance
‘of established and inherited routines, then they'may be much more
trad1t1ona] than they are bureaucratic.. Thevextent to which classroom
systems of order are pred1cated on trad1t1on 1s, however difficult

to assess; due to- the Timited number of so]ut1ons to many of the ‘

o R

contingencies of - classroom management.

"~ Environmental Norms

Y

The final set of normat1ve standards 1dent1f1ed in Figure 9: 1 .
are the consistent codes~of behavior of student groups and the " ™~
beh:v1ora1\norms extant in student households and the local social

environment. These are all conventidna1 rather than-officiaf~sy5tems
of order and are-not of immediate jmportance “in this analysis. ,fheir
' recogn1t1on here reflects the manner in which they may “influence the
“internally determined order of the schoo] the 1nd1v1dua1 pedagog1c
standards of the teachers and the systems of_c]assroom rules. Some
of\these conventiona1'norms may be condueive to the deve~rment of
bureaucratic Systems of order“in the school, while others - - encourage

more traditiopal orders, and thus the degree to which ... is rkf]ected

in a schoo] could be of importance in determ1n1ng the extent of 1ts

Jal ) k i
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bureducratic nature, To somé degree the bureaucratic principle of
impersonality applies here and the extent to whichQ% school does ‘not
adapt its system of order to accommodate local behavioral norms could
be taken as an indication of bureaucratizatidﬁ; Local environménts
conducive fo bureaucratic norms, however, could produce forces that
would augment the bureaucratic trends in the externally imposed orders.
An upper middle c]ass»neighbourhood; for example, could well embody

a high regérd'for the law, 1e§é1 princip]és and intellectual rationality
that could encourage5teachers and principals to ensure that the school '
and classroom rules they establish are dgfensible on bureaucfa;ic
grounds. Some rural or lower socio-econbmic contexts may Favé an
opposite effect by encourag1ng trad1t1ona]]y sanct1oned rules and

methods of procedure

Summary ahd Conclusions

It i; evidént fr%m the foregoing discussion that,ii is no simple
matfer to degidé whether public schools or particular empirica] instances
thereof émbodyqbureaucratic systems of order. The maJor1ty of . 1dea]1y
typical pressures in the task environments would appear to be conducive
4to the deve]opment of bureaucratic rules and norms, but several
decided]yvndn¥bbreaucratié bases for the development and 1egitimation
of normative standards of social action in schools have been 1dent1f1ed
Chief among these would appear to be the: 1nd1v1dua1 1deo]og1es of
| the teachers, the Tack of extensive authority provided to the principal,
and elements of traditional law in the externally imposed order. |
The déﬁisive poinf“jn analysis would appear to be the manner in which

the internally determined order in public schools is established.
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It would seem that if a schoo] philosophy and rules are established
according to the legal rational pr1nc1p1es that undergird the bureau-
cratic model, and the procedure by which this is accomplished is
perceived as legitimate by the teachers and the principal, then a set
of conditions would be established to offset other non-bureaucratic.
tendencies. A hureaucratica]]y established fnterna1 order, could, for
example, provide a powerful basis for the coordination and standardiza-
tion of teach1ng-nethodolocyand classroom systems of order ‘which wou]d
respect and protect the teacher: autohomy that is grounded in both
tradition and bureaucratic principles as well as providing a set of
normative pr1nc1p1es to guide the resolution of technical and ideolo-

~ gical disputes. However, the degree to wh1ch public schools do

evidence an interna] system of order based on intellectually rational

: democrat1c procedures is 1mposs1b1e to establish at the present time, as
_1s the extent to which th1s would be accepted as legitimate by schoo]
personnel. Nonetheless, some evidence presented suggests that this
\mode of approach may not be common and that it is possible for normat1ve
standards within public schoo]s to be determined in an ad hoc non-formal
manner that would exacerbate other pressures that encourage debureau-
cratization.

Within such a-context, the tendency to rely upon the provisions:
of the externally imposed order would be encouraged. A]though the
‘magor,prov151ons in this order must be cons1dered as bureaucrat1c an
extensive dependency on these rules could wel] militate against con-
gruency to Weber's model in the sehool itself This is so because of
the qua11tat1ve d1fference between the two techno]og1es embod1ed in

public schooling systemsﬁand the lack of an adequately rational base
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for the specification of rules to guide classroom teaching in any
externally imposed order. These externally imposed rules will be
primarily concerned with the long-linked student flow technology and
may not be applicable to classroom “eaching as such, and if specific
rules govgrnihg c1assr9om procedures were promulgated by the external
’aJ;horities th~*r validity may not be easily recognized by tgachers,
given the lack of & body of truly professional -and scientificé]]y
validated knowledge. This situation is further comp]VEEféﬂwﬁy the
lack of adequate bureaucratic authority accorded to piﬁntﬂga]s. Thus,
should principg]s attempt to apply any qf thg‘externally imposed rules,
they may not have the necessary authority to enforce them, even‘if
ythey were directly re]evant}to classroom situations. To such prob]éms
of authority we now‘turn.
THE EXERCISE OF IMPERATIVE

CONTROL IN PUBLIC L
~ SCHOOLS : :

In Weber's, and most other, schemes of organizational analysis, .
compliance to the commands of superordinates is a neceésary reduiremént ,
" if an effective and efficient"coofdination‘6f efforf is to be achieved
in organizations. Parsons (1947:56-7), in his prefatory anaiysis of
Weber's treatment of authority, corréct]y observes that "A cerﬁain )
‘utopianism’ wHich/tends to minimize the significance of authority,
cbercive power and physical force in human affairs, has been a conspi-'
cuous feature of a large part of modern social ... ‘thought",. but that
Weber does not subscribe to this approach. . As has been noted above,

- : 1

<
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~ each of the famous three ideaH—types of authority in Weber's scheme
ultimately rests upon 1ega1 grounds in that theifk, associated system of
order ]egitimates the app]ication of coercive sanctions to punish
disobediance and encourage comp11ance More contemporary typologies
take a much more 'utopian' view and commonly 1dent1fy coercion as a
single and separate basis for the exercise of. command (French and Rayen,
1959; Etzioni, 1961; Peabody, 1964). The analytical problem associated_
with such schema is that it becomes difficult to recognize the use of
physical or psychic force on any logical grounds other than purel;
coercive grounds. Thus Etzioni's (1961) comnliance scheme recognizes
normative, remunerative and coercive bases for effecting compliance,
_and tends to ignore the poss1b111ty that any enforcement of normative
- standards or manipulation of monetary rewards may well rest on the
application of some kind of psychic or physgial\force against the
individuals concerned

The contemporary scene is further comp11cated by the recogn1tion
of "1eg1t1mate" power and authority as separate analytical categor1es
as, for example, in the typologies of French and Raven (1959) and
Peabody (1964). For Weber al] authority must be legitimated on some
‘grounds byjdef1n1t1on, and any non- 1eg1t1mated attempts to exercise
_control form part of the much broader, but in Weber's scheme 1ess
Tmportant, category of power. This 1s so because any attempt to
inf1uence&others that is not validated by an appeal or an apparent
relationship to a system of order which 1eg1t1mates the right to apply

force, will, by def1n1t1on, be of 1mportance only in close personalized

re]atﬁdnships. Thus, 1nVBetr1ebsverb3nde, and other forms of organiza-

2
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tion, it 1s authority rather than the more diffuse concept of power
that is of importance in Weberian analysis. for it will be impossible
for coordinative control to be exercised od the scale required solely
on the basis of the nod-]egitimeted use of power.

Finally, Webef de]iberate]yfrestricts his definitions of
 1mperat1ve control to the g1v1ng of specific commands and the probability
'that these will be obeyed He 1snnot concerned with the offering of
suggestions or requests un]essfthese are phrased within a context that
gives them the f]avouf of instructions that must be obeyed. This
1featufe is also seldom made explicit in contemporary analyses of
authority in organizations, but for weber‘it provides a furtherdmeans .
of dlst1ngu1sh1ng the application of power from the exercise of author1ty\—1

With these conditions in mind, we can recall that Weber's three
ideal-types of organization - bureaucratic,'traditional and charismatic -
rest on whichever of the three ideal-types of authority forms the basis
for control. Furthermore, he (Weber,.1947:332-3) makes it clear that
eecﬁ'type of authority, and thus‘each type of ordanization,'wi]] seldom
exist in a 'pure" state:’elements of tradition, rationality and charisma
"may be expected in many instances The point to be considered in this
section is the degree to which these types of authority are character1s-
tic of public schools. However due to the approach adopted in the
»‘Study, the analysis presented does not attempt to "prove" that certain
~ types of author1ty are characteristic, but attempts to indicate the
poss1b1]1ty that certa1n patterns could well exist.

Three strqctqral]y based areas for the exercise of authority

in public schoo]s'cen be recognized: the principal controlling teachers;
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the teachers and principal controlling the students; and the teachers
controlling the students in their classes. These are used to structure

the following discussion.

Principals and Teachers

The principal’s exercise of authority over the teachers is
'-probably the least important area of imperative control in public schoo]s;
but that in which the most serious problems may arise. Thi; seemingly
contradictqky statement is based on the previously recognized spheres
of autonomous competency that exfét in public schools. The teachers
are accorded autonomy to discharge their teaching tasks through the

use of their specialized technical competence while the principal is
required to organize, supervise and regulate the long-linked process
technology, monitor classroom teaching and admfnister other elements

of the estab]fshed systems of order. His authority to organize and
oversee»the overall production process will be clearly specified in the
bureaucratic, e]ements of the externally imposed order as will many

of the necessary technical rules that will relate to the format1on of
classes, scheduling of time for the subjects to be taught, and the
'assignment of teachers. Thus the organization, modification and overall
subervision of the instructioral process wou]d‘éppear as a technical
task in the bureaucratic sense and will Tikely bg accompliéhed throuéh
tﬁe exercisg of bureaucratic authority. The overall organization of
‘the instructional process by the principal may not seem of particu1ar
1mportance at first g]ance, but jt is vital to the process technology
'fof the state schoo]1ng structure and the reg1ona1 system and it also

imposes the major structure within which the teachers will discharge
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their instructional responsibilities. It is therefore of great
importance to the external authorities and school members,mahd the
principal may well face a number of management prob]ehs stedming~ffom
the concerns of teaehers, pupi]s,‘parents and his organizational super-
iors in his design and Tﬁphgmentation of the overall plan. However,
any attempt at gross'deviation from theltechnica] hprms estab]ished‘in
the externally imposed regulations will Tikely be quickly countered .

- by his. superordinates and his suborddnates, who will all be aware of
the major provisions, and although they may be motivated by different
objectives, will wish to ensure comptiance with those of 1mportance to
themse]ves. Superintendents will require that regu]ations concerning

time allocations, class loadings and any new programs th v,are required

are observed teachers will expect class size limits determ1ned in
their negotiated contracts to be observed and that they will be assigned
to classes appropriate to their expertise, and so forth. These regula-
tions all represent technical rules in the bureaucratic order and the
prineipal‘and others will, in their attempts to obey these .rules, be
conforming to ‘the bureaucrat1c order Necessary 1nstruct1ons g1ven
by the principal to ensure comp11ance to the 1nstruct1ona] plan will
constitute the exercise of ]ega]—rat1ona1 ;uthor1ty The need for such
instructions Will not cease when the school begins operations for the
year, as any changes and cont1ngenc1es will require further action and
Vconform1ty to the pian, which w1]1 of course be man1fest in the school
t1metab]e, will require the exercise of further bureaucratic authority.
Despite obvious pressures to conform to the re]evant’bureaUQ

cratic norms, some'elements of tra tional‘authority may well be dresent

in thiS sphere of action. The principal could well retain a personal
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prerogative to assign some teaching responsibilities on the basis of -

traditionally sanctioned assignments that cannot be easily justified

on rat1ona1 grounds.

N x

This type of behav1or whgch«w1}l be ]eg1t1mated and genera]1zed

primarily on “traditional grounds, cou&d be part1cu1ar1y preva]ent in, >ﬁ‘?i’ éf

the extra-curricular organization of the schoo] espec1a11y as th1sii’;
w111 11ke]y be less regulated by externally 1mposed rules and have
arisen in response to community expectat1ons or individual teacher
1deo]og1es. However while this aspect of the school‘m;;‘have a

major impact on the deve]opment of informal norms and prov1de a source -
of sanctions to be applied aga1nst teachers and students, it is
primarily incidental to the main purpose of pub11c schoo]s and geed

hot detain us here beyond a recogn1t1on that unless the p]enn1ng of
eXtra-curricu]ar programs is accommodated within a bufeaucratica]ly
‘based system of order 6f some kind, it will prdbably be an area in
which the exereise of traditional and possibily charismatic authority

features h1gh]y

Prlnc;pa] author1ty and teaching pract1ces Problems of

author1tat1ve coord1nat1on concerning -teachers" and principals will

“ most Tikely occur at the border lines between their respect1ve spheres
of teach1ng.andzmanagement competence. Gne of Hanson's (1979 117)
principal reSpondents described the situat1on 1n‘thjs.way.

Each teacher has the right to develop the content and thus the
class as he or she feels most comfortable and most successful. 1

think they are left pretty much on their own as long as there are -
favorable resu1ts

This statement is highly congruent to Weber's (1947 330) prev1ously

T

: quoted observation regard1ng_the obllgat1on.of officials in bureaucracies

a
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to act within fhe 11mjts established by the generalized principles
in the governing order. Prob]ems of authorityharise when the: |
necéssary definitions of "favorable results” are not provided in a
system of orde?\qr when it is not pdssib]e for the adm%nistrator to
make an appropriaté»]ogica] and rational deduction from.the "rules”

in the order that w113 pk6vide a normative standard to accurately
| judge the extent to which a teacher's actions are acceptable. .The
problem is .compounded in schools by the time span involved in the
teaching pfocess and by the existence of the differing teaching ideolo-
gies noticed in the previous section. Because é teacher is assigned

to a class for an extended period ofbtime, because teaéhing perfomances
are isolated and compartmehta]ized'by'the éei;u1ar étructure“of
schools, and because the efficacy of different pedagogical methodologies
is not easily validated by rational means, it is difficult for a
prjncipa] or a teacher to establish tﬂat thé teachfﬁg methodology
beingwgmployed is valid in.the circumstances, and it is even more
difficult to judge the technical efficiency of the method fh use.
Hence, in the absence of an internally agreed upon order which is
éccepted as legitimate by both parties, the pr%ncipa] may possibTy have
" no authority (in Weber's usage of the term) of any kind over the
teaching procéss in individual classrooms.

An exception to this Situég{oﬁ‘will occur when the teacher is
obvious]y contravening e]emenfsvof the externally imposed bureaucratic
order. In this cése, a principal would have the rational-legal
authority to instruct the teacher to conform fo these provisions. But,
as noted many times elsewhere, the external order'wiTl be mostly

concerned with the process technology of schod] systems, rather than

.l'
.
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the craft technolooy_of classroom teaching and a principal's authority‘
will be 1fmited in this respect. Other exceptions relate to.-the
internal order of the schoo]. If anjinternal order has been rationa]]y
detennined by democratic processes, then the principal can be considered
as having access to rationa]—]ega1 authority 1egitimated by this order.
However, the ultimate sanctions available to'him in such a sttuatiof

may be marg1na1 the teacher may be admonished or censured by the

- principal and other staff members, or the case referred to higher
authority. %}tt]e else.is poss1b1e within the ambit of the pr1nc:pa1‘s
legal sphere of authority. But even this is a more substantial power
base than m0u1d be available without an internally gccepted philosophy
to serve as a normative reference. ‘

J
. s
Non-bureaucratic options. The internal system of order may be

h1gh1y informal, and therefore virtually useless in th1s case, or may

 be 1eg1t1mated on other than rational and 1ega11st1c grounds. In this

case we are concerned not with 1nd1v1dua11y held 1dedlog1es but an

acc v = amongst ‘staff that the pr1nc1pa1 has a certain traditionally

based or che~ismatically derived author1ty to -judge their teach1ng
cord1ng to well established customary standards acknow]edged w1th1n

-the schoo] or h : personal- teach1ng ideology. //

These t .es of situations may be quite common/1n pub11c )
schoo1s, espec ally as the disciplinary literature lays stress on the
importance ¢* 1eadersh1p in the role of the pringipal. Weber makes a
clear di~! .nction between leadership and administration, the former
benc presented\as the essence of charismatiéyauthority, and the latter

as the pr1me function of bureaucratic o jcials. Leader§ are expected

to preach create or demand new. ob}} ations while adm1nistrators are
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required to apply, and adjudicate problems with reference to the rules

«

contained in the rationqj system of order. Hence principals who attempt

- to establish their personal teaching ideologies; or other methodo]ogies

"new]y revealed" by respected experts, as the main means for judging

: appVJP\ ate teaching-practices, would appear to fe11 well within

Webe . frame'of charismatic authority.. This imp]ies‘that the exercise
of authority over teachers on these grounds will be(}ess than stable
and rest on aspects of personality and the ability t; convincingly
extol the virtues of a series<yfnew teaching ideo]ogies. This'does |
not seem a suitable basis for the maintenance of authority’over.an
extended period of time.

whereas char1smat1c authority rests on the un1que qualities of

,1nd1v1duals, trad1t1ona] authority is standard1zed within a traditional

system of order. Pr1nc1pa]s exerc1s1ng control over teaching pract1ces

in this‘manner will be required to base their judgements on standards

of teaching that are so well established among the teaching body as to

have_become customary'guides to action. . According to Neberi(1947:34t72)
principais in thisbsituation will be'accorded some-letitude to app]y‘q
personal standards and render persona] Judgements in nove] cases, but
will be r1g1d1y gu1ded by the customary norms, which they will d1sregard
at the cost of the acceptance of this author1ty by the teachers.

Ind1v1dua1 conf11cts In the absence of a rat1ona11y or.

trad1tiona11y determined system of order, the validity of which is
accqpted by the pr1nc1pa1 and teachers, then 1nd1v1dua1 disputes
bei&een teachers and principals (or teachers and teachers) over the o 3

appropriateness of certa1n‘c]assroom pract1ces may be exceedingly
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difficult to resolve satisfactorily. One party to the disput (and
th1s may not be the principal) may heVe persona1 charismatic pdw
but unless this is legitimated by the presence of a fo]10w1ng in th
school, this will provide no effective authority. The only recourse
available to the principal will be to take‘refuge in his legally based
hierarchical superiority. Unless there are elements in a bureaucratic
system of order that ne cen realistically invoke to justify.his position,
however, he will be acting as an autocrat and not évbureaucrat; and

thus will be attemptfngfto exercise 1mproper1g‘1egitimnted power, for
which he could be censured should the teacher'appea1 to superior
authority On the other hand. eitner the principal or the teacher may
rest the1r respect1ve cases on "profess1ona1" norms. According to the -
ana]ys1s presented prev1ous1y, such action will restjgn the 1nd1v1dua1~
‘teaching ideologies of those™ concerned which will be non- profess1ona1

in the sense that they will probab]y be unsupported by scientific

know]edge and,rest ultimately on a be11ef in the absolute va]ue of the

» 1deo]og1es concerned Th?s w111 11ke1y result in an. unso]vab]e dead-

';15::

Tock. = ki
. , S1tuat10ns of th1s kind have been documented by Corw1n "(1965b;1966)
| and in the work of Hanson (19763 1979) c1ted prev1ously Corw1n {1965b:
12) 1nvest1gated 326 cr1t1ca1 1nc1dents, that is persona1 disputes
between staff members, in seven: secondary schoo]s in M1ch1gan' ’;e'
.Ureports that: : ,.: ;_j'. ‘d‘ .‘_ _‘i' ' :_.} 'a_f

. 58 of these . fe]] into the categor1es of « c]assroom control,
curriculum management and authority iin the school; these incidents
embraced such issues as the use of proper teach1ng techniques and

K procedures, changing the curriculum and selection of. textbooks
" About half of these 1nvo]ved adm1n1strators

“
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Corwin's (1965b 14) major finding was that the teachers Who were judged
mere "professional" evidenced a h1gher number of conflicts w1th
administrators than diduothers However when placed within Weber's
frame of reference the validity of Corwin's f1nd1ngs may be quest1oned.
Central to his research was.the administration of a quest1onna1re
ndesigned to measure the professional or bureaUcratic orientation of

the 284 public school teachers who constituted the research Sample

It is important to note that the questionnaire was des1gned to dxffer-

entiate between the two or1entat1ons such that scores on the

S

‘professional’ scale- “were not s1gn1f1cant1y corre]ated" w1th scores

on the 'bureaucratic! sca]e (Corwin, 1965b:10). Items in the ‘bureau-
cratic' orientation sta]e inc]uded' (1) "Teachers should be obed1ent,
respectfu] and Toyal" to ‘the pr1nc1pa1'" (2) "Pay1shou1d_be_1n.re1at1on
~ to experience;" and (3) "Teachers of the same subject throughout’the o
system should fo]]ow the same k1nd of lesson plan." These.items, and
others 1nc1uded in the ‘bureaucrat1c sub- sca]e do not appear to bear
a c]ose reseiblance to the or1entat1ons of teacher-off1c1a]s that
would be expected in the Weberian mode] of bureaucracy reconstructed

in this Study. Spec1f1ca11y, item (1) above embodies subserv1ent | ’
and 1o§a1 attachment. to the pr1nc1pa], and not the 1mpersona1 system o
of order, item (2) assumes a correlation of remunerat1on w1th exper]ence
--and not the technical- tra1n1ng or eipert1se descrwbed by Weber; and
x1tem (3) reflects 1nf1ex1b1e centra]1zat1on ‘that denies autonomy within

o

the teacher's sphere of competence Interest1ng]y, these samp]e 1tems

. would appear to capture features mueh more character1st1c of weber S -

\trad1t1ona1_or charismatic types ‘of organizations. Loyalty to
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individuals, for'tnstance, is“very much a characteristic of traditional
systems of authority. |

Similar criticism could be levelled at the items 1nc1uded in
the profess1ona] orientation sub-scale. Examples include: (1) "Un]ess
she is satisfied that it is best for the student, the teacher shou]d

) not do-what she is told to do;" (2) "Teachers should subscribe to and
di]jgent]y read the standard professional journals;" and (3) "Teachers
should be-eva]uated primarily on the basis of their kﬁow]edge of the
subJect and thé1r ability to communicate it." The arguments~advanced
2 ear]1er in th1s chapter suggest that rrofessicnalism could be charac-
ter1zed by fam1]1ar1ty w1th a body of intellectually va11dated and
ver1f1ab1e know1edge, autonomy to apply this knowledge according to
the professﬁona1 's judgement of the situation, and comp]ete rather
' than//amateur ded1cat1on to the profess1on Furthermore, it was
argued that weber1an bureaucrat1c off1c1a1s would appear to be
h1gh1y s1m11ar to, 1f not synonymous w1th profess1ona1 emp1oyees The
| profess1ona1 or1entat1on 1tens in Corw1n s scales would appear to
b retnforce th1s~v1ew Itan (1). above c]ear1y reflects thexautonomy
| that Weber1an off1c1als are expected to enjoy in ticir sphere of
competence, item (2) suggests that there 1s a body of know]edge with
wh1ch the teacher shou]d remain fam111ar, and 1ten (3) embod1es the

E

"\\\ re11ance on a mastery of know]edge and expert1se that Weber sees as

be1ng h1gh1y characteristic of bureaucrac1es It would seem to follow

: that Corw1n S professiona]' sca]evwould seem more congruent to

or1entat1ons to ‘be expected 1n a,Weber1an bureaucracy However, it was

¢ »
4

a]so noted above that teach1ng may not be a profess1ona] type of
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activity due to lack of a scientifically produced and validated body
of know]edge dealing with pedagogical matters, Persona] ideologies
based on absolute values or tradition.may be much more prevalent than
professional/bureaucratic behaviors that can be evaluated by reference
to rules embodied in inte]]ectua]]y rational systems of scientific and
legal systems'of order, ‘

Returning to Corwin's empirical finding thatAthe higher the
“level of_‘professiona]ism' of the teachers, the higher the level of
conflict between teachers and adminjstrators, then this could
indicate thét teachers aspiring to professional and.bureaucratic norms
were more frequently in conflict with administfetors who may well have
been attempting to.exercise authority of Weber's traditional kind. An
a]ternate explanation could be that those teachehs more frequently in
conf]iet with administrators were attempttng‘to adhere torthe rules
and policies-of their brofessiona] aSsoc%ation, which have already
been c]as;ified as being rationally-legal and hence bureaucratic.

One question that rema{ns is the degree to which the adminis—
tra%ors in<this study~were acting in an ideally typica] bureaucratic
manner. Corw1n did not adm1n1ster his instrument to the adm1n1strators,
but chose to use schoo]s as the unit of ana]ys1s by comput1ng and ’
ranking the rate of conf11ct in each school. The rank order correlation
between the conf11ctua1'1eve1 in the schools and the meeh profess%onal
orientation in each school was an impressive .91.C‘On the basis 6f
the interpretation of'Corwin'e measurehent sca1es'advanced here, - this
could be interpreted as indicatfng that the‘mere traditibna]]y orientedi*f
the systems of order in the sample schools, then.the greeter'thellikeli—‘

1
N
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hood of conflict between teachers oriented to 1nte11ectua11y rational
systems of order and administrators attempting to exercise trad1t1ona1
authority.

The Kuhliman and Hoy study. Kuhlman and Hoy (1974) used a

modified version of .Corwin's. instrument to compare the or1entat1ons of
beg1nn1ng teachers to their orientations after one year of full time
employment in public schools. They (Kuhiman and Hoy, 1974:22-23)
found that there was no change in the mean 'bureaucratic' or
‘professional' scores of the elementary teachers over the year, but
that the mean 'bureaucratic’ score for secondary level teachers
increased significantly, whi]eutheir mean 'professioné]‘ score
decreased significantly. Furthermore, the mean 'bureaucratic' scores

for the elementary samp1e were cohsisfent1y Eigher than those obtained
‘kfrom the secondary teachers.

These findings are of interest in the cortext of this study
due to the light they may cast on the systems of order and the related
exercise of authority in the schools studied - If the fwo scales are
relabelled to increase their congruency to Weber's frame of reference,
‘then the 'bureaucratic' scale wou&d be better viewed as a measure of
'the presence of traditional systems of orde;ﬂand authority;»and the
‘fprofessfonal' scale more akin to what could be expected in an
intellectually rational system of order, such as could be expected in
an ideal-type bureauC?at1c sett1ng From'this'perspective the
‘Kuhlman and Hoy f1nd1ngs cou]d be 1nterpreted as indicating that newly
-graduated teachers are pre soc1a11zed to the 1nte11ectua1 and sc1ent1—

fically based models and theor1es to wh1ch they are exposéd dur1ng the1r
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traininé, asvwas shown by the consistently higher scores on the
prdfessiona] scale at the beginning of their first year of‘employment.
However, this commitment weakened during their first year of expe}ience
- as they became socialized:to the prgvai]ing organizational norms in

the schools, this weakening being most evident in the secondary schools.
"The interpretation advanced here is that these.norms would appear more
akin to traditional rather than bureaucratic systems of order,

>

which would presumably help to reinforce the intellectually rational

P
norms acquired during training.

Peabody's study. Some more direct. insight into thévnature

of authority in pub]ic'schools is provided by Peabddy's (1964) study
fwhich is éxtensively cited in the 1iterature. Peabody conducted aﬁ
interview survey of a twenty teacher public school, a thirty three
member police départment and a welfare agencyﬁ The findings summarized

in Table 9: 2 were imputed by Peabody from answers to the question
; "What does author1ty mean to you7" and c]ass1fyed accord1ng to
analytical categor1es developed for his study (Peabody, 1964:125).
. Only the findings from the public school and the police department
are inc]udéd'in the table on the grounds that the po]iﬁe department
cénvbé taken as being potentiall, more congruent with Weber's mode]
of bureaucrac?“and thus provides a useful point of reference.

'Bécgyse Peabody did not app]y'Weber‘s typoiogy, but deve]opeg

his own fromﬁthe Titerature, the classifications given in Table 9:2 are

not directly relevant; the category of "generalized legitimacy" is,

S~
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J

' Table 9:2
INDIVIDUAL PERCEPTIQONS OF THE SOURCES OF

. LEGITIMATION FOR THE USE OF AUTHORITY ,j!
IN AN ELEMENTARY PUBLIC SCHOOL AND o
A POLICE DEPARTMENT AS FDUND BY
PEABODY
) Police Elementary
_ department school
SOURCES OF AUTHORITY : N=33 officers N=20 teachers
IDENTIFIED BY RESPONDENTS , % %
? "generalized legitimacy" - 12 10
B1 Law, state legislation, c1ty R :
ord1nances etc. 15 ° 15
B2 Administrative codes, rules and :
regulations. 0 _ 0
B3 Governing board (local authority) : :
and its/ policies. 0 10
B4 Office of the top external executive 0 4 15
P1 0ff1ce of the top internal executive 27 30
. ' . (Coded as top
Pl - Immediate superv1sor - 9 internal

A ¥ S v executive)
BS Inherent in position (sphere of -

competence ) - 30 15
P2 Professional, technical o )
competence or experience _ 15 4c
“NB2 Personal characteristics B 42 ' 15
No source specified andcother" I 15
Toau - - o 174 170
\ _

7

~ Source: Adapted from Table 10, in Peabody (1964:126)
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for example, meaningless in the present context. Nonetheless, several

intéresting findings emerge as a result of a classification of Peabody's

categories to better fit this discussion.f The categories coded B1-B5

are all cohéidered'to embody aspects of bureautratic authority and

these account for almost half of the sourcés of author@ty identified .

,by the teachers. The categories coded as P1 and P2 denote problematical

areas in Peabody's study for they could be taken as represent1ng bureau-
cratic o1 c.ier bases of authority. The principals could, for example,
be exercising traditionally based authority and the category of
"competéhce"_cou]d'wéll be taken asyinditatﬁng bureaucratic autHority
associated with technical competence. ~The authority of<person category
is, however, definitely a non- bureaucrat1c type of author1ty and
1nterest1ng]y this appears as belng of considerably Tess importance

in the public school than it does in the assumedTy more bureaucratic -
police departmeptl This would appear to suggest that much more

reliance is placed on 1e§itimatiﬁg authority through normative standards

contained in sy%tems'of order in public schools than upon the

traditional or char1smat1c types of author1ty that involve compliance

to persona] qualities.
mmary. There is obv1ous]y no c]ear cut manng( in which the
author1ty exercised in pub]1c schools can be unamb1guous]y classified

as bureaucratically based or otherwise. It would appear possible for

‘a relatively high degree of congruency to the bureacratic ideal to

obta’in in certain areas, if suitable systems of order are available.

This.would seem particu]ar]y important when principals attempt to

¢

“N | . ‘ , -
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issue orders impinging upon the sphere of teaching competence for if
there are no mutual]y acceptable normative. standards by which a teacher’'s
actions can be judged, the principal will be relatively powerlesst
Futhermore, cognizence must be taken of the fact that principals have
1ittle formally sanctioned power of reward or punishment over their
teachers. It could be argued that such is not necessary ifva higﬁ]y
rational system of order is accepted as binding by all staff members.
But Weber could counter this by observing that suchfen order-can only
be ultimately maintained through the existence (but not necessarily
the use) of legal sanctions.' In public schooling structures, these
would appear to be reserved almost exclusively to the local and central
authorities To the extent that this undermines a prfncipa]'s
author1ty, this is dysfunctional in terms of the bureaucratic model,

especially as the externa1ly imposed system of order requ1res principals

to discharge many essentially bureaucrat1C>respons1b. 1t1es.

e

The Staff and the: Pup11s

Reference was made in the deve]opment of the model of public |
schools to the technical problems posed by:the need to control the //“
behavior of students at 1arge'in the school. Movement between c1assrboms,'
format1on of assemblies, and the regulation of recreation and refreshment
: per1ods provide the main areas where some control of this k1nd w11] be
»:required The rules themselves w111 form part of the 1nterna]1y
' determ1ned system of order in the schoo1 and the manner in which these
rules have been determ1ned will have a large bearing on the legitimacy
accorded them by both the teachers whe are requ1red to enforce them,

and the students who are required to obey. Furthermore, these rules
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and their enforcement, will reflect the ideologies of the staff members

»

and if present, the internally determined philosophy of the school.

Potentia]‘congruence to the bureaucratic model. To a large

degree the normat1ve standards used to regula:.e and control pupil
behavior in”the school at large and the app11cat1on of these could
conform much more closely torﬁhe Bureaucrat1c ideal than other e]ements
of the system of order: the staffvdoes have a clear legal mandate to
haintain~order in the school, the teaCheks are accorded 1egalizéd |

powers to apply physical sanctions, the principal has the legal

authority to suspend pupils and_;he-socia1ization function of schools

prov1des a basis far rat1ona1 nd/or,democrafié) detérﬁination and
pronouricement of the\regdired ru] s. Hence the dedree to which rules
regu]atihg student movement and ehavidr in the school are determined
and capab]é of defence on purely rational grounds and are enforced'by
the legally provided sanctions dou] ‘be taken as indications of the
degree of-bUreausrafigationlevident in this aspect of social action in
public schools. However, there is also considérable opportunity for the -
Ttechnology of student contro]'and'd%sciplihe in public schools to rest

- upon the exercise of traditional forms of‘éuthority;

- The importance of common Taw pkinciples A major'basis for

'traditioﬁal author1ty over public school pup1]s is the common law '
principle of in loco parentis, wh1ch states that teachers and pr1nc1pa1s
are charged with some of the rights, duties and respons1b111t1es of
parents (Enns;, 1963:202). 'A1though this principle has beéh'given'
bureaucratic substance by being incorporated into statutory elements of

/

‘ the external]y imposed system of order, it reta1ns much of 1ts 1eg1t1macy
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by virtue of being a well established tfaditiona11y derived principle.

The impact of this is illustrated in an extract from a judgement given
' 4 & ' / .

~ . . . /
by the Supreme Cdﬂfk of Wisconsin and quoted in McCurdy (1968:138,
emphasis added by the present writer): |

While the principal or teacher in charge of a public school
is subordinate to the school board ... and must. ernforce rules
and regulations adopted by the board for the government of the
school, and execute all lawful orders in that behalf, he does.
not derive all his power and authority in the school and over
his. pupils from the affirmative action of the board. He .
stands for the time being in loco parentis to his pupils, and R
because of that relation he must necessarily exercise authority
over them in many things.concerning which the board may have
remained silent. In the school as well as in the family, there
exists on the part of the pupils and obligation of obedience
“to lawful commands,. subordination, civil deportment, respect
for the rights of other pupils and fidelity to duty. These
obligations are inherent in any proper school system, and
constitute, so to speak, the -common law of the aschool. " Every
pupil is presumed to know the law and is subject to it, whether
it has or has not been re-enacted by the district board in the
form of written rules and regulations. Indeed, it would seem
" impossible to frame rules which would cover all cases of
insubordinatidn and all acts of viciqus tendency which the
teacher is liable to encounter daily and hourly.

Thus, although the externally imposed and the internal order
of the school may contain rules régu]atiﬁg_s;uﬁent behavior, it is .-
retognized that‘it will also be nece;sary for,theiteachers ahdgprincipal
to be guided by a set of what are e§séntﬁa11y fraditional]y derived"‘
normati?e standards. Weber's (1947:341-3)'pomments are most pertinent.
He notes that in_the exercise of tradition;f authority, (1) obedience is
owed to the pergéﬁ exerCisiné authority (the parent or teacher in the
place of the pafents; (2) those subject to the authority are not* |
"members"” of an assocjatibn but ocgupy traditiona]'ro]es_éuch as
“ncomrades”, "subjects" (or éhildréﬁ)i (3) commands are.]egitimatéd,by:

tradition (children should behave in such and such a fashion);'aﬁd_

A
-
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(4) a "sphere of traditional prerogat1ve“ w1th1n which the person in
authority has a r1ght to 1ssue non- trad1t1ona] commands to an unspec1f1ed
extent, (5) these actions being guided by “principles of substantuve
ethical common sense, of justice or of ut111tar1an exped1ency " These
1ast two points are clearly evident in both the scope of the in Zoco
parentis principle, and the common law standard of reasonableness that
is .commonly applied by the courts in judging the propriety df action
taken under this princip]e The situation may be 111ustrated by the

| abstract examp]eiof ateacher'who refers a pup11 to the v1cewpr1nc1pa1
‘for some misdemeanor which does not represent a breach of akspec1f1c
regu]at1on, but is nonethe]ess known by the teacher to be 1mproper '
behavior.. The vice- pr1nc1pa] will be requ1red to dispose of ‘the case v
accord1ng to Weber S pr1nc1p1es of "ethical common sense" and\may well
impose a pun1shment on the same grounds The student S behavipr is
not "illegal" according to the formal systems of ordeh, and‘it\is_n
not eOVered‘explicit]y’by traditional rules, that is tb'say; there - N
ahe no relevant precedents known to the members of the}administr\tive
staff cohcerned. Nevertheless, the Wisconsin judgement and ouh %p]k
knowledge requires that ‘justice must be done. Eisewhere, Weber ( 978b:
352) names the type of justice that wt]l be done under .these conditions
as Kadi. justice. This he (1978b:352) = defines as being based on R\
"informel decisions based on concrete ethical or otherwise pract;tal\ s

" value-judgements" whiTe.emp{rica1 Jjustice is that based on Iv'decisions\'
which are forme], but are not basedi%n any subsumption under rattona] \

cdncepts; ihstead‘they réfer to 'analogies' and coby or interpret \

\\
\

\

‘concrete precedents Both of these forms of justice are classified
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by Weber as 'non-bureaucratic', for, as'desoribed above, they require

9

the exercise of traditional auﬁbority.

The rationalization of discretionary justice. Man]ey—Casimir

(1971 1974) has commented on the extensive use of Kad1 justice in.
public schools, and advancedla number of arguments in favour of the
jntroduction of more formal legal pr1nc1p1es in the process of dis-
ciplining pupils. He suggests the e]ements of due process, “such as
open hear1ngs, and the pub]1cat1on of judgements reached and punish-
ments‘1mposed by school officials, the genera] recognjt1on of elements
~ of 'natural jdstice' and the promu{gation of olearly specified rules
should becone common features of schools, describing this more ;
formaTized process as “"discretionary jnstice.'Ii It would appear that
his main argument would Jead to increased bureaucratization of this -
_ eiemént of public schooling. However, what he is proposing is a move
from»what Weber calls Kadi-justice to empirical justice. So long as
the ethica]lprinciples that underlie th@gprocess of student discipline
in schooTs remain legitimated by custom and genera11y’he1d and sanctioned
.va1ues, then they will defy'accurafe codification and not be eligible |
as a basis for bureaucrat1c adm1n1strat1on |
| arz The major import of th1s argument presented above
1s that 1t will be un11ke1y for contro] of students in public schools
\ to rest fu]]y on the exercise of legal -rational author1ty, and thus °
- this w1]1 .pose an important po1nt of 1ncongru1ty with the bureaucrat1c
\\model <70 the extent that student behavior is regu1ated on the basis -
Aof statutory. and regulatory provisions’ 1n\the externa]ly 1mposed order,
Qnd.punlshmentS’are adminietered under the provisions of this order, then

\ ’ q
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congruency can. be said to obtain However the common ]aw pr1nc1p1e :L':

of in Zloco parentis ensures that a substant1a1 area of contro] and-"~

d1sc1p11ne in public schools will r 1t1ona1 basis and be
~ executed through the medium of -traditional authority.

Classroom Authority’

Much of what ha§ been said above applies to the teacher's‘al ho-
" rity over stUdents in'the ciaSsroomL‘ Fufthermore‘ traditiona1tauthdhityv
may be of even greater 1mportance in a classroom than in the school
;as a who]e In the prev1ous sect1on the customary nature of classroom
control methods was remahked upon as’ was the soc1a1“dynamjc~that
prov{des antiCipatory~socia1ization to the role d% pubi]s in"classrooms.-
To this may be adaed the traditiohal natu?e of;puni;hments and‘the
traditional quality of appeals to higher authorjty that will Tikely
result in the app]ication of Kadi gustice:rathen than the exercise of
bureaucratic . authb?ify”aslsuéh' o |

_ The ex1stence of what is prgﬁab]y ah'extensive uée of
trad1t1ona1 author1ty in classrooms 1sqs1gn1f1cant in our analysis for-
at least four reasons. (1) The ability of a teacher to maintain
discipline jn his classroom is an important respensibi]ity‘within his
sphere of competente= and as remarked upon in the development of the
model of pub11c schools, is often taken by pupils, other teachers and
superord1nate officials: ai an 1nd1catton of teach1ng competence. Thus
the part1cu1ar methods usedvtofmalnta1n control 1n,the c]assroom form
an important element Within‘theAteacher's'sphere of autonomous

,competence and if, as”Seems-possib1e ‘these methodS‘are‘based on the

yexerc1se of traditional author1ty, they w111 be hard, if not impossible,
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 to Just1fy by rational means. Th1s will exacerbate the author1ty
- relationship w1th the pr1nc1pa1 if th1s off1c1a1 perce1ves that
""1mproper" means of c]assroom contro] are being used or dﬁsc1p11ne 1s'
‘not be1ng ma1nta1ned (2). Because the exerc1se of trad1t1ona] author1ty
is not subJect to 1nte11ectua11y rat1ona1 ru]es, then the mastery of
the requ1red techn1ques will depend upon successfuT exper1ence thus
‘enhancing the’ degree of "craftsmansh1p" requ1red ‘to successfully
perfonnras a teacher Th1s w111, in turn encourage the development of'f
a “d1sc1p11nary ]ore“ w1th1n schoo]s and the w1der teach1ng conmun1ty,
the ex1stence of wh1ch w111 further servé%as a debureaucrat121ng force
(3) It wou]d seem that the greatest use of 1mperat1ve contro1 1n schools
w1l] be found .in classrooms. ‘More 1nstruct1ons, commands and orders
7 will 11E§f/~5e g1ven to students in the course of a day's c1assroom
-act1v1t//than will. be rece1ved by the1r teacher over a conSIderab]y
Tonger period of t1me and this, w111 be so .in a]] ‘the c]assrooms in the
school. In tenns of s1mp1e quant1ty, therefore, the farm of author1ty
used to ga1n comp11ance to the éany 1nstruct1ona1 behav1qra1 and
management instructions ngen 1n ‘the day to day operation of c]assrooms
‘could be taken as be1ng character1st1ovof the organ1zat1ona1 ‘nature of
pub11c schools themse]ves (4) F1na11y, the exerc1se of traditional -
,author1ty requires the 1nvestment of persona] attr1butes and the "
cu]t1vat1on of 1nd1v1dual 1oya1t1es On]y when these are wé11
_established in trad1t1ona1 systems of order and accepted 1ore will the
personal aspectsassoc1atedW1th ‘the exerc1se of traditional author1ty

be tempered and constrained by w1de1y known 11m1ts and hence checks .

‘and balances exist on its use. As school classes;are essentially

\
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temporary systemS'fonned for a 1tmtted period of ttme, the»obportunity‘
 for such customary 1imits on the personal usé of authority to deVe]op
cw111 not be great,,suggest1ng that teachers may have opportun1ty for
re]at1ve1y untramme11ed persona] influence over. the1r pupils. It
fo]]ows ‘that classroom author1ty may also embody elements of char1sma.

| Char1smat1c author1Ay and the teacher. The essence of

char1smat1c author1ty is given by Weber  (1947:358- 360) as the possess1on
of extraord1nary persona] qua11é?es that enable an 1nd1v1dua1 to .
exercise 1eadersh1p and .secure the comp]1ance of 'fo]1owers tby virtue

- of a perce1ved duty on thetr part to obey his commands The literature
and - weber himself, tends to reserve the 1dent1f1cat1on of th1s type of
author1ty to part1cu1ar1y obv1ous cases such aerand1.or Joseph Smnth.
However, it does not\seem to be stretching the conéEpt‘to recognizepm
~certain 1nstitutionalized roles as requiring an e]ement of charisma’
'for the1r successful fulfillment. Someymodern #deo]og1es of educat1on,
r85t1ng as they do, on requirements to motivate. learners and develop
affect1ve relat1onsh1ps w1th them, wou1d seem. to encourage the develop-
ment of this type of author1ty, espec1a11y if schoo] c]asses are |
recognized as being 1n1t1a11y formed as aggregated, unstructured bod1es
of students whom the assigned teacher is requ1red to educate and contro]

'through a process that requires that he "preaches, creates ar demands

‘Jnew ob11gat1ons”v(Weber 1947:361). Furthermore pubﬁac school teachers

' espec1a11y in the lower grades arepotent1a11y SO much more knowledgeab]e,,.

‘mature, confwdent and powerfu] than their charges ~ that they‘n11l,
by the nature of th1ngs be regarded with some k1nd of awe. by'their .
pupils and although this may sour. w1th the onset of ado]escence,

FSUCcessfu1 teachers,:it wou]d seem, are frequently accorded a degree of
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exemplary status by their pupils.

Although the importance of charismatic authority in classrooms
would seem to have some 1ntoitive support, it is difficult to substan-
tiate. Lortie's (1975:120;133)‘study did, however,‘lead him to observe
that there was evidence that teachers tend to attribute elements of
charisma‘to those others that they perceive as being outstanding
In the context of this ana]ys1s, the poss1b111ty that the"
structura] and techno1og1cal contzngenc1es of public school teaching
could foster the development and exercise of thar1smat1c authority in
c]assrooms represents further 1ncongru1ty to the bureaucrat1c model,
for 1oya]ty and obed1ence ta. individuals is not only ant1thet1ca1 to
the pr1nc1p1es of 1ega1 rat1ona1 authority, but it alsq represents a

threat to the ent1re authorlty;strpcture. The samer1s also true in

traditionally based systems of‘authority, for the fundamental precepts

. . N . Q . ¢
of these structures are also chal]enged‘by the essentially revolutionary.

. character of char1smat1c 1nd1v1duals Thus the'energence of particularly

‘Summagx

' _char1smat1c teachers wou]d presumab]y threaten whatever forms of systems

o

of order were estab11shed111a school..
N " rh - .

~

On balance, 1t wou]d appear that much of the authority exerc1sig

in ;%bl1c schoo]s does not have a strong ]ega]-rat1ona1 base. The

prunc1pal w111 exerclse bureaucrat1c poyers in h1s organ1zat1og and

,n;;superv151on of : the overall 1nstruct1ona} process, but w111 likely f1nd

that this 1s not accepted as a vilid base for 1ntervent1ons in c]assroom T

‘ actjvities Sinn]arly, although there would.appear to be strong legal

) 3
R

r
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. : .
ba es:Lor the exercise of authority over theHstudents uitnin the
_4///;;ioo1 as a whole; elements of common law and thus traditional authority
are clearly evident. This feafure will also;be of relevance in the
exercise of authorjty in classrooms and may well be augmentedfby
charismatic properties of some teachers, especially as the organizational |
and institutional context would appear to encourage the development of

charismatic qualities in teachers and principals.
CHAPTER SUMMARY

Weber accords a particularly Significanf ro]e.to His.three
types of authority and their attendant Systoms of order in hisgexposition .
of the characteriotié form taken by different’types of organization.
The rules governing the act1on of members in a bureaucracy are described
as be1ng ideally rat10na1 in that they will compr1se or be akin to a
body of 1nte11ectua]1y analyzable law. These rules will apply to '
both the behavior of members and the'determination of<appropr§até
organizationa] oction in certain areas. Takonvtogether, these rules. -
will form one or more consistent”sjstemé'of order Wh{ch’n111.Dr0V1de.the
‘basis for,ghe'adminis-rauion'of theworganization. This will be achieved®
'through‘thé“exercise of authority that ‘is 1égitima£ed in the provisions
of théforder itself whdoh niII also accord the incumbents in,oositions
‘of Euthorify the right io‘fmpose punative sanctionsﬂto punish subordinate
‘diSobédiénce ‘»Given‘ihfs institutionafrframework offiéia]é owe their
a]leg1ance and obed1ence }p the order 1tse]f and not to the persons who
interpret, apply and regu]qte the prov1s1ons of th1s order An approp-

r1ate ana]ogy for a bureaucrat1c order 1s the 1dea]1y typ1ca1 concept1on

-
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of a sciehtific theory. This is an inte]]ectue] artifact, as is the
bureaucratic order, and researchers applying the theory base their
actions on logical deductions from its postulates as bureaucratic
officials base their administrative actions and decisions on deductions
from the genera]ized abstract'princip1es thet constitute the ru]es of
the bureaucrat1c order o | -

This 1dea11y conceived system of:regu]at1on and authority has
been presented as hav1ng only a limited presence in the 1dea1 type
public schoo]z Much of the externally imposed order appears highly
congruent to the bureaucratic ideal. Behavioral specifications in the

enebling legislation and the policies of local boards appear as bureau-
’cratic rules as do the technical norms established in some curriculum
documents and in operat1onal plans such as budgets, staff1ng policies
‘and negotiated terms of employment. However, the point of interest

js that all of these elements are imposed on public schools by authpri-
tative bodies in the first level taskAenvirpnment Within the school
itself, the existence of normative standards of this kind ds d1ff1cu1t
to ascerta1n in any ideally typical fashion. <A potent1a] certa1n1y §
ex1sts for an 1nterna1 ‘order of the rational-legal k1nd to be
negotlated among the teachers .and the pr1nc1pa1 but the extent to
whlch this w111 be accepted as b1nd1ng on the teachers in their autono-’
mous sphere of classroom comdbtence 1s problemat1ca1 especially as
many of their dealings with students will be predicated on chmon Taw
.precepts and the technical process of teach1ng is itself not yet

subJect to p1ann1ng and execut1on on the basis of intellectually rat1ona1

..principles. .Thus, ind1v1dua11y held teach1ng 1deo1ogies which are
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legitimated on other than intellectually rational grounds will probably
hold sway in the practice of the complex craf$,of teaching ahd the
~strong elements of tradition that pervade the classroom will further
militate against the institution or the acceptance of bﬁreaucratié
values in the school.
This situation places both the teacher and the principal within

a context in which there wif] be_strong forces promoting the personal
rather than the impersonal use of authority. The technical norms
impqsed by the external hierarchy will 1ikely be accepted as valid,

but they provide oﬁTy the parameters for social action in the school,
for they speak to the long-1inked p%ocess technology of‘schooling
systems and structures, and not the intensive, personalized and hard to

. oL - L . :
substantiate craft practiced: ingjassrooms. The principal may well

X

cease to bg an admjnistragor and seek to lead through the introduction
of changing sets of nérmative standardslprodhced by each and every new
change in the fashions of teaching or through ylfimate]y traditional
prerogati;es and/or charismatic qualities. Teaéhers-may evidence
similar behavior and would appear to further protect and Tegitimate
their a]ready ereaucratically guaranteéd classroom autonomy by
~appealing to poorly defined professional norms or perhap§ relying on
one of the few bureaucratically sanctioned standards for behavior that .
are avaj1ab]e: the rules imposed and enforced by their profegsional
| association. |

Throughout this confuséddmelange of norms and values runs a
further inconsistency with the bureaucratic ideal - the dénié] of legali
powers to the principal. He'has powers of compulsion over the'pupiTS
' hs'dd the_teachefs, but he enjoys no similar base of action in attempting



356

"to enforce the compliance of teachers. We may suspect, therefore,

that principals musf on occasion take recourse to the use of uhofficfa],
that is noﬁ-]egal in the Weberian sense,' punishments and rewards. If
S0, fhis will only intensify the development of a traditional or ,
charismatic form of authority and tea-hers, as well as pupils, may

bé subjected to the arbitrafy actions of Kadi justice, The situation

is in Weber's terms non-rational, or to use Jaques' (1976:69-86) more
modern formulation, "non-requisite": prﬁncipals do not have the
authority that would enable them to be accountable for the performance
of their teacher subordinates, for the teachers are not accountable to

any standards the principal may seek to enforce through legal migns.



Chapter Ten

CONCLUSIONS AND IMPLICATIONS
te ‘

r

Knowledge about organizations cannot be systematised and grow
by the mere accumulation of rigorously tested myopic ‘statements;
nor even by stud¥ing in an ad hoec manner important problems
without any theoretical awareness of the conceptual framework
which is used. A

- Nicos Mouzelis

A way of seeing is alsp a way of not seeing. '
: : e Gianfranco Poggi

INTRODUCTION .o

.This éhapter attempts to provide a summary of the study,
préSent the major conclusions and draw a numbér of imp]ica?ions.
The‘fi}st major section of the chapter is dévotedgto'rgQiewinQ the
prObTem,aprovihing an ovérvigw of the methodoiogicaﬂ éd%foach adopted,
~ -and summarizing the subsequént development of the‘study. 'Major ) ‘
conclusions are presented in the second section together with @ B
number of specuiative comments. Tﬁe imp]icatibns noted in‘thé fﬁird
sectfon Qeal primarily wfth'directioﬁé that céh]ddhﬁféxploreq in futu?e

. S 7 '
empirical research and theory'developmentlcongerned with the organiza-

 >tio!;i nature of public schools. Some'atté%tion is aTso giveh to
. several 1mplic§§§pn§'for administrative practice.

T s e
i o X ,
. , , X .
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. /
AN OVERVIEW OF
THE STUDY

AN

The stud{/Lttempted to provide an extended discussion of the
Vdegree'to.whiﬁnﬂweber{s model of bureaucracy cou}d be taken as
renresentatiVe ot public schools. This discussion fell into three
mzjor stages: (1) the statement of the problem and the«out]ine of
the methqdo]ogy adopted; (Zf‘the development of the various mode]sv

required; (3) the comparison of the models.

. Prob]em and Methodo]ogy

The prob]em was stated as be1ng
»- To critically d1scuss "the congruency between a model of
- the organlzational nature of public .schools and-Max
weber s writings on bureaycratic forms of organ1zat1on
In;th1s statement the,coﬁtepteof congruency was taken from,
_Kenneth Bdu)ding's (1966) outline of .how knowledge is produeed and
‘validated - Figure 10:1 summarizes the major stages in this process

within the contegt of th1s ‘study. Bou]ding's'epistemology assumes

that knowledge rests on the deve]opment of 1mages of rea11ty that

~‘are formed by participants 1n that rea11ty The va11d1ty, that is ,“l

‘to say truth, of th1s knowledge is determined by establishing the
degree of agreement between the image and the aspect of rea]ity 1t
:purports to represent Two maJor methods of estab]isn1ng congruency
"rare outlined by 80u1d1ng (1) In the product1on ‘of folk know]edge the
validity of the image is tested through direct experience (2) I the
“vdeveiopment of scientific know]edge clear1y specified models are ‘

S ‘\\derived from the images ‘and the congruency of these models to the

.
N

\ e L s .
L+ MU : . . -
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INSTANCES OF REALITY

IMAGES . _
-+ e 1
_ _ ORGANIZATIONS )
Modals of - :
Organtzations i .
. ol AR Y A U _
Bureau- | Tests oo _ 1
cracies for BUREAU- :
""" ' > CRACIES |
con- :
gruency - —— = .
......... 1 A : \/
0 o Schoois 1§94 \
Y scHOOLS
i
4
ADMINISTRATOR
| KNOWLEDGE ’ :
f—® [fluence on action R——
3
Figure 10: 1
OVERVIEW OF THE CONCEPTUAL , .
BASIS FOR THE STUDY . .

reality is tested through a controlled process. Figure_IO:l builds on -
_ BOu1d1ngs' scientific methoﬂblogy and sketches the situation addressed’
1n this study . Schools and bureaucrac1es were both assumed to be -

'members of the ]arger set of ana]yt1ca1 phenomena known as organizat1ons.

-',‘Images of each of these phenomena were cons1dered to have currency in

e oo
the discip]ine of educat1ona] adm1nistration with several models N

'r.of these images belng presented in the literature,\which appears to
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be frequent]y'predicated on the assumption that mode]s.of organizations

and’bureaucracies provide insight into schools. Furthermore,

]1terature rev1ew offered in Chapter Two fa11ed to identify ahy .’dely
recognized models of schools per ge. Hence know]edge about organ1za-
tions and bureaucracies acquirdd by.educational admtnjstrators (11nes

1 and 2 in Figure 10:1) would seem to proyide an influence on their

actions reﬁating’to schools (1ine 4 in Figure 10:1) ”'This situation,

(which 1s documented more fully 1n Chapters One and Two.of the study)
he1ps expla1n the intent and significance of the prob]em -as stated
for, if Neber s model of bureaucracy, which appears to be the. most

1nf1uent1a1 of such models, is-not congruent w1th the nature of

LWSChooTs, then 1t will be an 1nappropr1ate gu1de to act1on ‘In relation

to Figure 10:1, therefore, the focus in this. study was on the -agree-
:ment between Weber' s mode1 (B in ‘the f1gure) and a model of Schoo1s
';(C in the f1gure) For this reason the study attempted to d1scuss

.'the "conceptual congruency" between the mode]s and no attempt was made

to emp1r1ca11y assess the congruency between these models and the

:rea]1ty they represent

F1gure 10:2 summarizes the methodological situation that resu]ts

:'from separate 1mages. The mode] of bureaucracy was constructed from

-_the researcher s 1mage of' Neber s writings and the model of pub11c

E iown fb]k knowledge. These modelsgtere then compared through the usef-:

s v'of i third 1ndepende"t1¥ deve]nped model wh1ch punports to portray

‘schools from the researcher S perceptions of the 11terature and his

L 3K

the nature of organizations. This mode} was developed from the litera--

o . . = 3

f‘from the conceptual outline given above The two modeIs were deve]oped .

A

. ‘ :
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ture SO as td*prov1de a s1mp1e taxonomy of the character1st1c facets
attr1buted to organ1zat1ons by other analysts. The taxonomy was used
to classify the’ atures of the models of bureaucracy and public
schools so that these features could be-discussed within the:same
ana]ytital category. | L

* The methodo]og;\éht11ned above and sketched in Figure 10 2 was

adopted from Burns' (1967: \QS d1scuss1on of comparatlve analys1s,

in which he states that the 1 portant ana]yt1ca1 questions are

"What is it 1ike?" and "What 79\ it not like?" The purpose of th1s
study could'he.suhmarized as an a tempt to answer the/quest1on "Are
. public schoo]s_1ike Weber's mode] of\bureaucracy?d In essence, the
"methbdology adopted broke_this major.ﬁyestion-eown into a series of
sub quest1ons which asked "What are thé envirbnments (er other facets
of organ12at1ona1 nature) of bureaucrac1es and public schoo]s Tike?"

.and "Rhe these similar or disparate?" These sty11zed quest1ons point
\

- to the other m@Jor ingredient in the ana]ys1s-the content of the

relevant 11terat re~for in d1scu551ng bureaucratic and public schoo]
envqronments\ structure and techno]ogy, the nature of these, and
other organ1zat1ona1 . facets, was . explored by reference to appr0pr1ate

‘ N
mode]s 1n the 1iterature
\

A\

The Dgye]opmental\Chkptegs

Thearesearch probleﬁ\was introduckd and the conceptual frame-
.work and methodo]ogy out11neh in Chapter One. Major premises of the
\:,study, such as. the 1ack of d1 ct attent1on given to mode111ng the
":organizatienal nature of scho:§s\

and the pre-eminence of Weber's. mode]

of bureaucract;f'ere substantia d in the literature review offered :

.. : . | 8
g . \ . - X .

\
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in the second Chapter. "fﬁ?a review was organized into three major
sectionS' (1) literature cons der1ng ‘the nature of schools; (2) 11ter—
ature re]ated to mode]s of ‘ cracy, and (3 )‘11terature concern1ng
. research 1nto schoo]s as bureaucrac1es This review served as an
1ntroduct1on to the first maJor sect1on of the study in wh1ch the
_required models were deve]oped

Chapter Three was devoted to a cons1derat1on of the nature of

at1ons and culminated in the 1dent1f1cat1on of the organ1zat1ona] .
attr1bu' S that were used to build the taxonomy of organ1zat1ona1 facets
These 3re'listed in Table 10:7.

’Because the conception of ‘school’ was centra] to the study,
two chapters were g1ven over: to an exp]anat1on of -this k1nd of organ1- :
zat1on Chapter Four concentrated on deve]op1ng a genera]1zed mode] |
of schools from a number of descr1pt1ve and ana]yt1ca] accounts 1n~
the anthropological, h1stor1ca1 and soc1o]og1ca] 11terature Chapter
F1ve began by attempting to out]1ne ‘the features that serve to d1ffer-
entiate pub11c schools fromother part1cu1ar cases of the gener1c type
Three differentiating characteristics were recogn1zed (1) pub11c R

schools are estab]?shed and operated by sovere1gn or senn sovere1gn s,h'

states rather than special 1nterest or status groups, (2) they enro]

~all non-exempted “non- adult and non- 1nfant _persons re51dent w1th1n the o

state, and (3) these pup1ls attend at no d1rect cost t0 themse]ves or -
their households The ba]ance of thxs chapter out11ned ‘a number of
1dea]1y typ1ca] features of pub]ic schoo]s and then c]ass1fied these H
accord1ng to the taxonomy of organizat}onal facets as summarlzed 1n .
Tab]e ]0 ] ._ B S : R o 0/ .
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TABLE 10: 1 S s

SUMMARY OF THE MAJOR ASPECTS OF ©. . 5
THE ORGANIZATIONAL NATURE OF THE- . = -
" IDEAL-TYPE PUBLIC SCHOOL

*Facet " Comment )
ENVIRONMENT The three major sectors of note are the taskv

environment represented by the state, wide
schoo]1ng structure, the general social.
envwronment and the local -school” env1ronment

FORMAL ESI@BLISHMENT By act pf the local author1ty accordwng to the ™

pr1nc1pierof geograph1c ent1t1ement
.

- GOALS . y, , Enro1ment,attendance and coverage of the *orma]f‘
. - curr1cu1um : . . _ :
STRUCTURE - C]asses and teachers prov1de a cellular structure
. : Lo w1th1n a ”f1at“ administrative hwerarchy
. AUTHORITY , . | Ma1n bases are- trad1t1on, know]edge parental ™
S : and soc1a1 support {wf law. S
‘TECHNOLOGY ’ b%h‘”Batch" in c]assrooms process“ in sch001
wr oo« workflow. | - . |
PRODUCTS ‘ ' ) ’Cert1f1cated graduates and non- cert1f1cated

drop- outs

Chapter Slx concentrated on attempt1ng to reconstruct weber s -
"1dea1 type mode1 of bureaucracy ‘ In order to. a1d comprehenslon the _ )
7(f1rst sect1on of th1s chapter considered relevant aspects of Neber s
. approach to socio]ogica] and organizationai study w1th¢part1cu1ar
?;fattention belng pa1d to his concepts of systems of order Betriebsver-ﬂ
b4nde and authority The first of these refers to the normative
" elements or “rules“ used to guide and evaTuate action 1n soc1al o
?fsett;nos, the second to a type of compound organ1zation embodying - ‘t’_
‘governaoce, administratfve and worker subésystems and the third to :

'A"vthe 1eg1t1mate 1ssuance of orders h;“:-_“i

. O';'
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between the envL:‘

R E AT Y ;-‘v X

The mode] of bureaucracy 1tse1f was deve]oned in bdhe second .

sect1on of this chapter with attent1on being given to the nature of

bureaucrat1c, that 1s rat1ona11y ]egal, systems of order, the
character1st1cs of bureaucratic- off1c1a1$, and the structure and

morpho]ogy of bureaucrac1es In .the Iatter case, attent1on was
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drawn to Weber's de11m1tat1on of h1s mode1 to the adm1n1strat1ve staff

of a Betriebsverband.

’,!.;The Analysis~Ch;pters

Each of the three ana]ys1s chapters attempted to dea] w1th

certa1n of the facets of organwzataonaﬂ nature as out]1ned in the

o

taxonomy Chapter Seven cohcentratedqan the degree of congruency
; w} I _, ‘.,W

o

\

In d1rect reference to the research problem addressed the e

-

| céngruency between Heber s mode] of byreaucracy and the model of

4

facet ana1y51s of the models summar1zed in the subsequently“dischssed

S T S T

AR DU - V4

*;u&eaucrac1es and pub11c scho s, and

qa

T main’ conc]us1on is that there would not appear to be a h1gh degree of

S .
‘someiattentl_'j' 0 g1ven te;goals, products and “forma estab11sh-

Ef:rm1ng the maJor focus in Chapter Ntne i f‘; \ 35; :
! CONCLUS_IONS o .
Major Conciusiéns" oL L T

Px

. 'publxc schoo]s emp}oyed 1n this study Three qua11fications to thisr '
(1) Th1s conc]usion is based on the facet-by-j, fl

Tab]e 10 2 and rests upon‘ind1cations of disSonance or 1ncqngruity on
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a number of key facets and;on anvovera1l image oé(dissonance that

emerged as the analysis oroteeded. Furthermore, the 1ack.of Eongruency P
between the models recognized here is based on a conceptual ana]ysis

of idea]étype models and does not deny congruenty between Weber's

model and actual public schools. However, the conclusion does imply

that pub]ic‘schools that are highly simi]ar\to the image of bureau-

cracy developed in this study will not be empirically common. (2) The
conclusion stated above refers d1rect1y to public schools, and 1t is
conswdered that pub11c schooling systems (reg1onh] level of organiza-

, tion) and structures'(state-wide level of organization) are, in an

ideally typical sense, much more ‘congruent to Weber's model. i
(3) Finally, 1t must be noted that the conc]us1odistated here is by

" no means nove] for Su lic schoo]s are often presented in the litera-
ture as being un]1ki Weber's model of bureaucracy. However, the -
conciusion reachéd here is based on.arouments not normaﬁ]y considered
in the 1iterature.‘ Furthermore, some o€ the poihts deve]oped in the
course of this study could be used to cﬁa]]enge the}conventiona]
,grounds for cons1der1ng schools as non- bureaucrat%é/organ1zat1ons

/

A case in point is the presumed 1ncompatab111ty between professional

and bureaucratic norms. Several of the arguments developed in Chapters ”
Eight and Nine suggest tﬁat officiais in Weber's ideal-type bureau-

cracy would appear to be more akin to professiona] employees than is |
usually recognized in the literature. However, teachers in public
schools would appear to be engaged in applying a complex Craft that

rests heavily on experiential rather than inte11ectua11y analyzab]e

knowledge, and thus teaching would seem to be neither a‘bureaucratic
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nor a professional activity. Further points of similar import are

[

outlined in the following section.

Detailed Conclusions

Table 10:2 summarizes the conclusions reached in the detailed
discussions of congruency between the models. Major points discussed in
the analysis chapters are summarized under the appropriate headings with.
the conclusions reached 1i§£ed in the right*hand column.

Egvironments., The institutional, economic,bp01itiqa1 and

social envirorments assocjated with public scnools and Weber's model of

bureaucracy would appear to be highly similar. Major points of agreement

~are the existence of bodies.of calculable law that constrain the actions

of individuals and organizations in a state, an economic system predicated
onlthe pursuit'of profit, the presence of authoritative bodies of the
cb]]egié] and elected type and tﬁe presence’of values akin to thosé
embodied in the Protestant ethic, However, the nature of bureaucratic
environments is not discussed éﬁiénsive1y by Weber in the presentation of
his model of bureaucracy and the features summarized here and discussed /
in Chapter Eight were taken from Weber's broader writiﬁgs. Nonethe]ess,y |
Weber does deveTop a cqnstant and.coherent thesis in his consideration

of madern societies and the chagracteristics noted here seem consistent

with his thoughts on this matter.

'Estab1ishment, gpa]é and brodﬁcts. Little attention was given
to these facets of organizationa]jnatﬁréaas it would appear that thé
manner in which fhese are defined in pub]ic_schoois and bureaucracies is
highly congruent. Thjs statement applies, however, to major elements

‘such‘as the goal of universal:schooling or the legislated procedures to
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t,

he used‘in establishing new schools. In these and similar cases. the

major decisions and requirements are taken by the superordinate-authority,

~and it is this characteristic division of power that constitutes, the

basic point‘of congruency. It is clear, however, that the detailed
content of schoo],vc]assroom or even regional goal stetements will net
be specified by central‘authorftges ¢nd that the actuel content of the
curriculum will be empirically variable QThese points are not considered
incongrue t to Weber s model as the bases on, and the parameters w1th1n,
wh1ch suc dec1s1ons are taken are estab11shed and 1eg1t1mated by the
1eg1s]at1ve authority or its m1n1stry, and thus congruency to Weber's
model obtains. | ‘ /

| Structure. Weber is less spec1f1c With regard to the charac-
ter1st1c structure of bureaucracies than is somet1mes supposed in the
11terature He does not, for examp]e, specify _the presence-of a "tall"
hierarchy of author1ty nor doec< he discuss’ the prob]en of spans of

control. However he does specify that divisidns of labour and authority

will be determined in an intellectuaily rational manner on the: bas1s of

, de11m1ted spheres of competence (off1ces) within which the appo1nted

;off1c1a1s enjoy reasonable autonomy to apply their technice® training.

The d1v1s1on of teaching responSEb 1i%ies in public schools would seem
partially ~ongruent u .eber's model but considerable scope for dissonance
weu.a appear to exist. This is particularly so if the time-span‘of
teaehing assignments is considered as the most relevant organizational
pninqipTe for the,characteristic manner in which teachers may be assigned
and reassigngd to groups of‘students from term to term or year to year
suggests thatﬂe1ements of- the matrix type of organiiation are present in

public schools. Furthermore, teachers would appear to be employed as
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teachers rather than as spec1a11sts in a particutar sector of the
‘curricuium, although there are obv1ous]y empirical instances where the
opposite situation obtains. Nevertheless, the major 'offices' in the
structure of pub]ic schoo]s.wou]d‘appear to be 'teacher' and ‘administra-
Gtor’ and this oives rise to re]ative]y undifferentiated and‘possib]y
‘unspecialized divisions of labonr and responsibi1ity.

On the other huhd,‘the teachers (and administrators) evidence
many of the characteristics attribotec by'weber_to bureaucratic ofvicials:
they are employed under'contratt, remunerated by salaries paid in money,

_/ehjoy rights to a pension and they must have received specialist training
J as teachers (or administrators). |
| In the final analysis, however, the structure of public soh001s
seems dissonant to that of bureaucracies ano this is particuiarly so in
. contraSt with the structUre‘evident in sohooTing systems and state widg
structures wh}ch appear much moreiconéruent to Weber's model.

Avthority. Differentiation between the state wide, system,
school and classroom levels also emerged as being of importance in the
discussion of authority presented in Chapter Nine. The superordinate‘
levels would appear to evidence a high reliance on the application of
inté]lectua]]y rationa1“ru1es, standards, -criteria and norms: of many
kinds, and this is specifica11y a bureaucratic feature. At the classroon .
level, however elements of tradition and personaT qualities would seem
to be more 1mportant than conform1ty to, and the 1mpersona1 app11cat1on

\ of, technical norms and rat1ona11y derived ru]es The nature of
_author1ty within the schoo] itself appeared less clear. - The existence

of mutua]]y agreed standards and norms wh1ch could be administered by

(2B
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the pfincipa] in céopefation with the staff would prdvide a,firﬁ Basis
for intellectually rational authorfty. Howgyer,.thempresenCerf~such
internally ééreed systems of order cou]d not be deterﬁined within the
ideal-type frame of,re;érencé and muét'be considered qé an'empi;%cal
variable. Furthermore, the existence of a legal base on whiéb"enforce-_
ment‘o%lSUCh rules could rest wag‘recoghized as problematical. Inithé
absence of an interna]]y‘agreéd system{of order, then it was considered
that traditional, charismétic;or personally legitimated types of
“authority could all be of impqrtanée}in public schools. This“ﬁs not
congruent to the Weberian model. \>
_Techno]ogx. ‘This is‘énbther aspect of organizations orn which

Weber is relatively uninformative. He observes that decision-making and
record keeping will be important tasks, and the application of technical
knowledge wod]d seem chéﬁacterisﬁic:of the work'process in bureaucraéiéﬁ:
'Théée e]emenis are present in public schools, but seem to be primarily
associated with the 1ong—1inked proceés typé of techné]ogy.that is  .
associated with the progressibn of pupils throﬂgh the curricU]um'and the‘
administration qf school systems and state wide Stryct&res. Abcomb1ete1y
differe&t type 6% techno]égy would éeem thérécteri§tic of c]aéﬁroom ,
teaching. Strong_paralﬁeis_betwéén classrooh(teaching énd the émalT-
bafch«type 0 téchno]ogypidentﬁfiéd byidoan Nobdﬁafd weré noted in Chapter

N

Eight and it was concluded that this way of doing work isvnon-bdreauératic:

summary
| - The ihage that emerges from this condensed overview of the
analysis given in the preceding chaptérs'is one in which congruency to

the bureaucratic model decreases alcng the structural continuum from state
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vwide schoaling structures to cTéssrooms. Aspects of organizational

nature which are directly contro11ed by,the‘superordinatevaJEhorities such
as the-overa11 goals, formal estab]ishmént and definition of product
seem congruent to{webér's model, as does thefgroad bo]itica], economic
and social matrix within'which'theSe policy deéisions are taken. « In
re]atipn t¢ the key facetsvof structure, technology and authorit}, a more

complex situation would appear to obtain in which some bureaucratic

elements are evident in public schools, but others are absent.

Other Findings
| A major finding of the study Was that the model of organiza;
tional nature used to guide the ana]ysis was deficient in ﬁhaggtwo
features accorded significance by Weber were not included in the 1ist of
organizational facets. As this taxonomy was developed direct]} from the,
contemporaryVIiterature of organizational studies, this suﬁgests that this -
literature may aiso éay‘insuffﬁcient attention to these features, which
ére, systems of order and organizational ﬁorphoiogy. v

w

‘Systems of order. This term refers to the bodies of normative

statements that®are used to guide and eva]uate‘the aétions of members in
an organization. In contempdrary parlance the cbncepts of ruTes aﬁﬁ
regulations cbu]d bé taken as synonynous,, but this would be an over-
simplification within Weber's frame of referehce. This is so for Weber
iné]udes norms, values, technical criteria and Qérious kinds ofxbe]iefs
in his consideration of systems of order. All of these constitute
normative elements of various collective guides to action which may be
legitimated and acccrded importénce in varioué wéyé.

Systems of order are of impor@ance in Weber's approach to organiza-
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tional analysis in that it is impossible to discuss his conceptions of
aythority without re%erence to the set§ of normative standards that
justify;aqg regulate situations in which organizational membérs give and
comply to orders of varigus kinds. Frecm this perspective it would-seem
that ‘rules' have not been given sufficient attention in 6rganizationa1
analysis, An illustration of this can be taken from the various forms

of dimensional research into the bureaucratic nature of schools surveyed
-1n Chapter Two. If is not uncommon for the instruments used in tﬁesé
studies to rely on the mere preéence of 'rules' as an indication of
bureautratization, But for Weber, and perhaps in any realistic discussion
of authority,.the existence of_ru]es'may be taken for granted. What is
important is how these rules are established, observed and applied within
any given organizationa] context. Furthermore, Weber's broadly based
approach would include goal statements, specifications for the completion
of given tasks, perforﬁance contracts, pay scales and maﬁy other guides
to decision and action within the concept of systems of order. This
would 1ead to a more inclusive approath to the concept of authority
which épu]d be valuable in organizational studies,

Morphology. Weber's model of bureaucraéy is concerned solely-
with fhe nature of the administrative staff in Betriebsverbdnde, that is,
. complex organizationé which contafn governénce, administrative and
'worker' éub-systems;' Not all organizations display thisktype of
morphology; public schools, for instance, do not inc]ude<é governance
sub-system, although public schooling systems do. Two impiicatiOns
stem from this. (1) More attention could well be paid to the analysis of
the sub-sy§tem strdcture of orgénizations and the overall 'shape' or

morphology this gives to the organization. (2) This may lead to the
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T
reciassificatiOn ofs;;e apparently autonomous organizations as integrated
sub-systems within a compound and comp]ex organization.

Both of these points are neievant to the problem pursued in
~this study. Tne research problem was phrased to 1nvestigate the organi-
‘zational nature of public schools, and a major assumption was made that

public schools are organizations. However it became necessary in the
course o@jthe anainis to treat schools as essentially sub-systems of
regional or state wide schooling systems. It was aiso assumed that the-
teachers in these schools formed part of the administrative staff of a
Betriebsverband and it was on this basis that the analysis ~proceeded

At this point there wou]d seem to be straong arguments for.-questioning
Athe validity of this 1ast assumption, chief among which are the type of
technology practiced by teachers, the cellular structure of schools
Wh1Ch tends to isoiate teachers from the hanagement hierarchy and the
potential lack of teacher allegiance to the bureaucratic systems of
order that prevai1 in the superprdinate 1e%els of schooling structures.
If, on the basis of arguments such as theseL teachers are reclassified
as members ofvthe wdrker sub-systeﬂvratherﬁthan the administrative staff;
the apparent incongnuities between the bureaucratic‘modei and pubiiC‘\
schools can be exp]ained oh the basis that Weber's mode1 was never
intended to apply to the productive sub-systems of organizations

The major probiem assoc1ated with-this view is that teachers would
appear to eVidence many of .the characteristics of bureaucratic officials.
However, these features, such as engagement by contract, saiaries paid
in money and-rights to a pension are a]] specified and guaranteed in

p=

' agreements with the local or centra] authorities and have 1ittle

i
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relevance at the sch001 1eve1. 3

The foregotng discussion suggests that the major conc]usion,
could be restated as follows: pub11c "schools themselves are not at all
congruent with Weber' s model of bureaucracy for th1s mode] has. no direct
reference to productive sub-systems in complex organ1zétions.1 The
important coro]]aries of this conclusion would appear to be that:
(1) Weber's model of bureaucracy would appear to be congruent to the
administrative sub-syst%ms of regional school systems and statexwtde
schooling structures; (2) the public schoel itself does not represent a
significant level of -analysis. This last statement is predicated on an
assumption that schools can be regarded as aggregates of classrooms.
Thus, the most significant Tevels for organizationa1'ana1ysislwou]d
appear to be (1) the state wide schooling structure; (2) the reg$ana1
school system; and (3) the classrooms_in which’the productive process

of these systems is located.

P

Emergent Conclusions

Several conclusions emerged during the course of the study.

Traditional versus bureaucratic organizations. Weber's model

-of bureaucracy is only one of three idea]—type(;odels of organizatibns\
developed in his writingsl Several features of public schools discussed
in this study, and a number of f1nd1ngs stemming from the emp1r1ca1
research into schoo]s,suggest that public schools may be more congruent
to Weber's traditional, rather than bureaucrat1c, type of organ1zat1on
These features include the apparent 1mportance of experience in teach1ng,

the possxble reliance on precedent in the 1eg1t1mat1on of authorwty and

the lack of clearly defined spheres of competence and authority within
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the schoo]

- Debureaucratization or prebureaucrat1zat10n. B}dwe11 S (1965)

" classic analysis of the orgarizational nature of schoo]s suggested that
there were a_number of debureaucratizing<forces that militated against
-the congruency of the bureaucratic modei. This implies thatvadministra—zt
tors may attempt to bureaucratize their schools, only to witness
subsequent debureaucratization over time. An alternative view could be

that public schools are inherently traditiunal forms df organization;

- that is, they may be better characterized as being prebureaucratic.

This distinction may be more than academic, for prebureaucratization —

implies that'pub1ic schools may become more congruent to Neber's,mode1

O

with the passage of time. This could occur, for instance, if the

teachers become more akin to bureaucratic officié]s. The.deve]opmentdof :
differentiated staffing mode}s-cduid provide one suitable vehicle for
such a development. iAndther bureaucratizing force could bevthe‘increasing
influence of teacher assoc1at1ons |
The bas1s for this statement is the apparently bureaucratic

snature ot the codes of behavior and po1icies promu]gated by these
organizations. Thelanalys1s offered in Chapter N1ne suggested that these
systems of order could we]] const1tute one of the more- bureaucrat1c
sources of author1ty influencing teacher actions. Increased 1nf]uence

of these assoc1at1ons couid well lead to pressures from the teachers for
increased rat1ona11ty in the 1nterna1 conduct of schools. nge,ev1dence a
of }h1s.wou1d seem apparent 1n_the cond1t1ons of work c]auses'being
negotiated between teachers and,their,empTOying bodies. One effect of
developments of this kind could be\to)increasingly constrain teacher

and administrator actions within a much more bureaucratic system of

b+

ox
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order at the school level. In thts view the future bureaucratization
of schools would not necessarily result from the actions‘qf school
boards, minystries and 1egislatures, but from the demands of teachers .

N &
" themselves. ' A

Summary , : ,' . - R

This seétlon has attempted to summar1ze the -major f1nd1ngs _

of the study It PR cluded that public schools do not ev1dence

- congruency to Web -d-] of bureaucracy, apﬂif;ndeed, that thls//f\/”“”\~

model may not be appropriate in the analys{s of public schools per se.
A . - ) _ .
A related conc]usion is that Weber's mode] f trad1t1ona1 organizations

may prOV1de a more su1tab1e analytical frame than does his bureau-

. crat1c model.

IMPLICATIONS ARISING: FROM :
THE STUDY -

N , : ¥
Implications for the Improved : i\
Administration of Public Schools 4

f’v :
A

Th1s study would appear to suggest a number of practical
1mp]1cat1ons for school and system level adm1n1strators

The two cu]tures The differences noted between (1) the

craft 11ke techno]ogy emp]oyed by teachers and the more, bureaucrat1c
process technology of system wide management, (2) the apparent]y \
traditionally based systems of order legitimated in schoo]s and the
intellectually rat1ona1 and formaily ]egls]ated ru]es in the exte a]]y

1mposed system of order and (3) the ce]]u]ar, ‘potentially matri

3 type

of structure 1dent1f1ed in schoo]s and the more bureaucratic sph res

of.management.competence at the.reg1ona1 and state wide organizational
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levels sﬂggest that twg contrasting cultures can be identified. School
level administrators ;u1d appear to deal with tasks and discharge
respons1b111t1es 5pét re]ate to both of these cultures, wh;le thewr
organizational gﬂperord)nates are embedded 1n the more bureaucratic

. culture and ;néi;ehchers;1n the more traditional sphexe of action.

This situatjon boses ser1ous prob]ems of identity and allegiance

wh1ch have 1mp1hcat1ons for adm1n1strat1ve effect1veness Should

the»pr1nc1pa] jdentify with the system level culture he may well

— . - Ed . .. .
organizational superiors, or become handicapped in the administration

‘of the externally imposed systems of order.
~ One possible solution to some of the'probiens’that arise
from th1s situation would be for the principal to attempt to increase

N b\:{\
.the' corigruency of schoo]s to Weber S bureaucrat1c mode] through the ////

s

e

development of intellectually based systems of order in the schoo]. /
This}would requiré'coopehative decision—makihg between the principal
and- the teachers as discussed:in Chaeter Nine. What would bewfmportaht‘p
in this process is that decisions be made about such‘mattehs as school
philesophy, appropriate teaching methodoiogy and procedures for conflict

reso]ution and that these decisions be takep._in a manner that is

accorded legitimdcy by the participants. Weber's writings suggest

it does Mo matter greatly whether consensus or majority
" decision-makin methods are uti]ized,'but it will be crgcia].fok all
'thehteachers to be involved, or at least adequately .represented.

Furthermore, the rules ana guidelines developed inothﬁs manner must

-
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\
be held as binding on all members, including the'principal. For this

reason the active support and occasional 1nvo]Vement of higher Tevel
administrators would seem desirable, if not essential.

Reward and punishment. The procedures outlined above would

help provide an intellectually rational basis for the exercise of
authority by priﬁcipa]s, but would do 1ittle to enhance thejr lack of
legal authority over the teachers. In Weber's scheme legality is
determined in terms of whether sanctions can be applied to encourage
comp]ignce or punish disobedience. . In public school systems 1e§51l
authority would seem to be reserved exclusively to persons and bodies
external to the public school itself. This is probably desirable if
traditional or charismatfﬁ systems of order are operative in schools.
I[f, however, an apprqpriate fationa]]y determined system of order is
in place in the school, it would seem desirable for principals to be .
accorded direct access to some Timited sanctions. The form such
powers could take is difficult to determine. Official letters of
reprimand may be appropriate, or even the authority to temporarily
suspend teachers pendinﬁ!a fbrma] 1hvestigation by superior offi;ia]s.
Mathix management. A final implication has_a direct

bearing on the practice of "twinning" schools, that i;i;;;;;;;;;:;\f\x

single princibal to administer two or more sthoo]s. The»pkactica]ity

—
—

of such arrangements wou]d'Sgem to be well supported by aspects of
the discussion'pregented in this study. Schools have been viewed as
essentially co]]eétions bf classrodms,and there would seem to be no
compe1lipg technical reason why all of these need to be located in

‘the same premises. Hence principals assigned to manage several
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sets of classrooms in different locations may well be advised to.
encourage teachers, students and parents to view each set gf classrooms
as parc of a larger, partia]]y disaggregated scAQoli\_Adopgion of thio
perspective could we]] fac111tate the emergence of more flexible :
‘staffing and teach1ng arriogements in which the matrix e]ements that

seem inherent in school structure could be capitalized upon to a

greater degree.

Implications for Research

~ One of the major jmplications arising from this study is .
the importance of the counceptual basis on which empirical research into
the organ1zat1ona] nature of schools is conducted Two relevant points
that stem from the main text of the study are (1) Eue mauoe:;nn which
schools are conceptualized, and (2) the scope and 11m1tat1ons of
weber‘s model of bureaucracy. With reference to the first of these
points it would seem that the distinction made in this study between
public and other'schoois is important and could be kept in mind, and
perhaps pursued emp1r1ca11y, in future research. In the second case
severa] of the features of Weber's model of bureaucracy would appear
' to have become distorted in subsequent reconstructions. It follows
that future researchers who attempt to bu11d on weber s mode] may be
well advised to rely dirkctly on his writings rather than abbreviated,
‘and possibly inaccurate, interpretatiohs by others. A research
exercise of immediate interest here would be a new‘transTation-of
Weber's writings on organizations by astudedtOr'scholar of organiza-
tional theory.

A further implication of importance relates. to “the
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appropriate structural level for organizational research. The Moeller
(1962) study of bureaucratization concentrated on the system level,
a]though subsequent research has tended to take .the school as its

point of reference. The findings in this study suggest that the /////A\V/

Moeller approach ﬁay well be more valid. Furthermore, in res;;yéﬁ' e

relating to other organiiational attributes such as, for example,

|

. /
techno]ogy and authority, the classroom level may be appropri%te

rather than the school level. | ,/

In addition to these broad implications severgl spec1f1c
!
areas for future research can be identified.

;
/

r
(1) Depth structure. Jaques'(1976) concept’of the underlying

depth structure of organizations was discussed in passing in Chapter
Eight._ This concept has a developed methodology and application of-
this to schoo}s and school systems would seem useful, especially as
a large body of empirical dat¥ dealing with business and commercial
organizatious has already been assembled.

{(2) Time span. Jaques' methodology for measuring depth

structure relies on estimating the time span of the work entountered
by organizational members 1ngﬂ1fferent positions in the structure
~In this reference 'time span' means the time that elapses between
beginning and conclud1n§\a maJor Qrgan15et1ona1 task. Thi; concept
would seem to have re]evence for more than just the depth structure
of schools, for the cycles that determine the period over which school
classes are coupled to particular teachers would seem of importance
in organizétiona] ana]ysie.. Longitudinal.research projects into the

impact of time span cycles on the attitudes, perceptions, motivations'
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and behaviors of school personnel would thus seem valuable.

(3) Technological considerations. Strong simi1ar@¢ies

between Joan Woodward's construct of small batch technology and
classroom teaching were noted in this study. These would seem to
require empirical validation.

{4) Systems of order. What type.of rule-making process do

]

teachers and administrators see as legitimate? Questions such as this
have obvious saliency to Weber's models and attempts to answer this,
and related questions, would seem most valuable.

(5) The status of teachers and pupils. The problem of

whether teachers shou]d best be regarded as members of the adm1n1stra-
4t1waorworker sub system emerged as being of particular 1mportance

.1n this study. This problem could be part1a11y resolved with the

aid of research data. A'bhenonenojogical approach could we1] be
valuable here. The appropriate status of pupils also needs investiga-
tion. Are they:best conceptualized as. organizational members, clients
or ‘conscripted beneficiaries'?

(6) Third generation bureaucratic research. If the early

unidimensional and the 1atter dimensional enquiries into. the bureau-
cratic nature of schooling systems are dubbed as first and second
_generation research respectwve]y, then any new research thrust in

this area would form a third phase In the light of the analysis
offered in this study, “such a third generation nesearch thrust would
seem h1gh1y desirable, especially as any new data coulq be Juxtaposed'
against data co]]écted from secohd generatioh 1nstrumentatien. This
would seem particularly valuable in that the second generation approach

treats bureaucracy primarily as a structural concept, whereas a suitable’
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. .
third generation approach could pay attention to perceptual and value

patterns in public schools. 1In-.developing suitable instrumentation,
it may be more va]uab]e to base questlonnalre—seales~en attributes of
organ1zat1ons in general, rather than b?re/0crac1es as was\the case
in sec,nd generation research - The approach used -in this §tudy ,
provides an example but not necessarx]y a mode] of this. A suitable
instrument could probably be one. whlch prov1ded data such that the
structure, or technology, orsystems of order in.a schoo] or school
system could be classified as bureaucra}ticg traditiona],“Zharismatic

or other.

(7) Tradition and charisma. One cenc1usion of the study
was that pub1ic schop]s may be more akin to Weber's model of traditiona1
rather than bureaucratic organization. This possibility may.well
be explored in the contekt of tﬁé third generation bureaucratic
research suggested above, but it may also be WOrthwhilevto test the
hypothes1s directly, perhaps through the interpretation of phenomeno-

logical data or some other form of interpretative, observat1ona]

research.

Implications for Theory Development

Reappraisal of Weberian bureaucracy. Comments were

cffered in Chapters One andaTﬁo on the characteristic manner in<which_ e
weber s model-of bureaucracy is treated in the literature of educa-
t1ona] administration. This study &;}1d seem to provide some °
' suggest1ons as to how this model could be better represented}1n
Ifuture texts and survey papers. Furthermore, the advantages of the

~ Weberian approach to conceptualization and analysis could well be

@
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reconsidered in future appraisals of organizational and administrative

'*4”Th66?§l A maJor conceptual stumbling block in any such - recons1derat1on
is the term bureaucracy itself. Desp1te attempts to present this as
a value-free construct in the literature, many of the deleterious
aspects of the pejorative\eimgz:t;;here to the term and this serves to
detract from the acceptance of weber'svmodel; and by imp]icatien,
his broader approach. Hence, some attention could be given to the

development of a new and more value'free term to denote organizations

developed and operated on principies of calculable rationality.

Mdde] development. Attention could also be devoted to
dete{;ping more detailed models of the type of organization referred .
to by Weber as bureaucracy. The empirical work by the Aston group
could prove va1uab1e in such endeavours as could the conceptual
contr1but1ons of Jaques in his 4 General Theory of Bureaucracy
Theory development along these lines could also attempt to integrate’

‘features of qu]l; schooling systems and structures as more detailed

"bureaﬁthatic‘nodele emerge. Perhaps one of the problems in educational
‘administration in the past\has been that of attempting to force the
reality of educational organizations into conceptual boxes originally

developed to hold other typeggof organizations.

~Paradigm deve]opnent Any nnve towards a new paradigm in

the. di$c1p11ne will, by. def1n1t10n, requ1re the adoption of new
assumpt1ons, perspect1ves and research techniques A f1na1 1mp11cat1on
- of this exp]oratory study 1s that none of the maJor parad1gmat1c
a]tennat1ves present]y 1dent1f1ed in the on- go1ng debate would.appear
to be part1cu1ar1y su1tab1e for the conceptua11zat10n or 1nvest1gat1on

of pub11c schgol1ng systems - The conpulsory schoolwng of ent1re
) .

.
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child populations is inherently a massive endeavour, the comprehension
of. which demands the use of large-scale data collection and analysis.
On tﬁe other hand, the prodﬁktive sub-systemé of classroom and school
may be much more amenable t¢ the insightful subjective and]ysis that
is characteristic of the phenomenological approach. Hence fhe
Doctrine of the Single Paradigm (Merton, 1975:43-5) may be untenab]e
in the theoret1ca1 and emp1r1ca1 realms of educational adm1n1strat1on
The debatelover what may censtitute appropriate theory and methodology
may thus be specious unless explicit attention is accorded to the

various levels of study that are available and the manner in which

these inter-penetrate each other.

X
K
\

Summar
thatever paradigiic may ru]eAjn the future study of
educational édministration, it would seem possible that more direct
attention-will be paid to the nature of schools .and public schooling .
systems Thfs section, and thé study itself, has sugéeéted'a number
of theoret1ca1 approaghes that may have utility in the deve]opment
»of this gmphas1s. How?ver this study has been restr1cted to a
discussion of only one of the presently ava1]ab1e frames of organiza-
tional reference and althodgh‘an attempt has been made fo relate
the éna]ysis'to relevant conéepts in-the broader 1iterature,
‘considerab]e scope exists for further coﬁceptﬁa] ana]ysis‘based on
\\\"other organizational models.. As 111u§trated by this study, the va]ue
of further exp]orat1ons of ..this k1nd may 11e not in the major

_conc]u51onsvreached but in the substance of the analysis. . The devel-

opment of valid knowledge rests not only in the pursuit of new horizons

rd
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but in the careful réappraisa] and application of that which is

presently available.
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