
CHAPTER FIVE

Secondary Education

INTRODUCTION
The previous chapter on pnmary education also dealt with issues relating to
schools and school age education generally. It therefore needs to be read in
conjunction with this chapter which deals with issues relating solely or primarily
to secondary education. This chapter also deals with some of the key issues arising
in respect of post-compulsory education, either at secondary or tertiary level.

Functions of Secondary Education

In terms of the four functions of education previously discussed, the fulfilment
function in secondary education may be described in terms of locating and
developing the particular abilities of the pupil and providing the broad areas of
knowledge and self-confidence necessary to function successfully as an adult. In
the secondary age range, pupils will be increasingly involved in discovering
themselves and defining their own identity and person.! In part this may be done
by discovering particular skills or abilities with which the student identifies him or
herself, in part by identifying with particular fashions or local or issue groups, in
part by assertion against what the previous generation and 'authority' are under
stood to stand for. In this process of self growth, educational sources such as a
school or home may assist in helping identify alternatives and clarifying the
consequences of choice. However such sources may stand at a disadvantage by
being, or being identified with, the very things the young person wishes to assert
his or herself against.
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To polarise a complex educational debate, twO views may be taken of the
fulfilment function. One view sees it as enhancing and underwriting the individ
ual's self-esteem by emphasising the pupil's autonomy of society's requirements,
entertaining the pupil and rewarding the individual achievement rather than
grading it. The result, ideally, is self-confident individuals who can stand on their
own and tackle problems in an open way. At its worst the result is 'students who
can barely read, who "turn off' when an explanation gets difficult, ... who
believe everyone is always selfish and that morality is hypocrisy ... and insist on
constant entertainment'. 2 The alternative view emphasises structure and discipline
in the belief that 'children feel good about themselves when they feel they are
actually learning things, acquiring skills, and participating with others in serious
structured activities'.' The ideal result is much the same as with the alternative
approach but with, perhaps, more emphasis on motivation. At its worst, the
result is 'meaningless answers to meaningless questions' and the 'great kiwi
clobbering machine'.

In distinction to primary education, the issue with the fulfilment function is not
so much the quality of the partnership between informal education in the home
and institutionalised education outside it but the quality of partnership between
the individual being educated and the educational source, with the family becom
ing more of a junior partner. Secondary education is less concerned with laying
foundations than primary education but, as at the primary level, will seek to

build on foundations already laid and to remedy or heal problems that have
arisen. Secondary education in turn provides a foundation for learning attitudes in
adult life. But, without a suitable quality of partnership between educational
source and individual, none of these tasks can be discharged effectively and the
individual will act more on their own or under peer group pressure, hence making
less well informed decisions in developing their own identity.

For Maori students the issue may be somewhat different. In traditional Maori
culture, the individual may be seen as acting and defining themselves more in a
group context. Thus, as part of the growth to adulthood, the individual may need
to be able to develop a partnership with his or her whanau, determine his or her
adult role in the local marae and understand his or her relationship to the iwi.
This suggests that for Maori students the partnership between the individual
being educated and the formal educational source may extend to include the
whanau and hapu.

By the secondary level, most individuals will be well integrated with their peer
group. The emphasis of the integration function of education therefore becomes to
assist integration with the wider society and to emphasise social and cultural
norms and values which may receive insufficient attention in the peer group.
Again, this may be difficult because the individual concerned may be reacting
against those wider norms and values. However, for the educational source to
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abandon them in an attempt, say, to be 'with it' and reta.in some favour with the
peer group, could be to abandon the integration function. If the problem with an
individual is dissonance benveen peer group and societal· values the individual is
scarcely likely to need help in integration with a peer group. He or she needs
assistance in coming to terms with, and retaining a connection to, societal values.
Neither the individual's developing values nor society's are static: hence, educa
tion needs to adapt to the requirements of each individual, to changes in those
requirements as the individual grows.

As with primary education, the issue of what the individual should be inte
grated with arises. However, the individual will increasingly be able to make up
his or her own mind so that the integration function can be discha~ged by helping
the individual understand the main alternatives.

. The economic function is of increasing importance as the age of the student, and
hence the likely point of entry into a full or part-time economic role, advances.
An international survey suggests that young people in education predominantly
see it in terms of a pathway to work. l For the individual, there are perhaps three
aspects to the function at secondary level:

acquisition of the basic skills, knowledge, self-disciplines, self-presenta
tion and adaptability necessary for virtually any economic role (includ
ing unpaid ones, such as householder);

11 understanding of the requirements of the world of work and general
preparation for the transition into it from the world of education;

111 (preparation for) the acquisition of higher level or specific skills includ
ing the ability to learn further in particular areas.

In terms of basic skills evidence suggests that employers are primarily con
cerned with what there is in the individual to build on. Taking (i) and (ii) from
the employer's point of view, employees will be sought who possess the character
istics of (i) and (ii) to at least the degree required for the immediate job and
probably for future jobs. Individuals can signal this both by their possession of
appropriate educational qualifications and-especially in relation to (ii)-by their
self-presentation. Understanding the requirements of the world of work is, in
practice, primarily a problem of the transition from formal education to work.
The implicit contract between school and student is different than that between
employer and employee. At school the student can be regarded as the custOmer of
school services and, especially when not there through choice, may take a
demanding view-expecting to be entertained and have fun. The input required
from the student-his or her side of the bargain -can become obscured or
identified with merely being there. In employment, the employee is paid for his or
her work and, perhaps even in the darkest recesses of the public sector, the
employer expects some return for the wage paid. The employer is the custOmer of
his or her employee's services. Few young people, and very few who leave school
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early, will be fortunate enough to be able to pick and choose employers. None
will continue to be able to do so if they do not deliver in their work. The
transition from the educational contract to the employment contract is a major
one. In today's employment market young people who are not substantially
prepared in making that switch in value set by the time that they start applying
for jobs are liable to be sharply disappointed in their aspirations. Ideally, both the
employment contract and the educational contract involve a mutual and
exchanged responsibility.

Taking (iii) above from the employer's point of view, the employer will seek
individuals with greater potential or higher level skills for higher level jobs.
Again, individuals can signal this by the possession of apptopriate educational
qualifications. Higher level educational qualification may in fact serve to indicate
higher levels of adaptability and trainability rather than higher levels of know
ledge. 5 The significance of particular qualifications may lie more in that they
certify the ability to think in a particular way (like an accountant, like a philoso
pher) rather than in the possession of the particular body of knowledge concerned
(accountancy, philosophy) that could always be picked up by an individual with
the right bent anyway, albeit at some training expense. The certification associated
with entry requirements to particular professions, such as accountancy, serves both
as a cheap-to the professional body, if not to society-means of guaranteeing
minimum standards and as a barrier to entry to that profession.

Thus with higher level jobs, as with basic jobs, the key aspects at secondary
level may be to develop certain abilities, to prepare the foundations for subse
quent developments and to sort and certify individuals as to their abilities and
preparedness to take on different levels and types of knowledge and subsequent
changes. Thus, educational qualifications serve a number of purposes in relation
to the economic function: they indicate the possession of basic skills or of higher
skills, of basic abilities or of higher abilities including adaptability and
rrainability, and they SOrt and rank individuals for the labour market. Hence, an

individual, in moving from a lower or no level of qualification, to a higher level of
qualification may signal the possession of more skills, more abilities or place
themselves further up the queue for jobs or in a better position to apply for better
jobs. The employer will utilise the qualifications and education concerned to
reduce his transaction costs in hiring employees and, where the particular content
of the education is relevant to the job, to externalise his or her training COSts. At
the same time, educational qualifications are not passports to secure jobs
employers will look at the characteristics of the individual both at the job
interview stage and through performance on the job. Not all who achieve a
certain level of qualification fare equally well on the job market. Increasingly, the
economic need is for individuals not only with basic or specific skills bur also an
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ability and willingness to adapt and to take on further training rather than to slip
inco well-defined, long-term occupational slots."

The custodial function 'may appear to be of decreasing importance at the
secondary stage as the individual grows up, although for difficult pupils educa
tional institutes may fulfil a custodial role for the community as a whole
keeping them off the streets-rather than being JUSt the responsibility of ~he

parents. More importantly, setting aside exceptional cases, the years of secondaty
schooling mark the major part of the transition from childhood to adulthood. The
individual will increasingly wish to make his or her own decisions but may lack
the resources and the experience to do so effectively. The process of growth and
separation may emphasis the generation gap and lead to lack of parental support
or parental pressure to follow a not necessarily appropriate course. Institutional
education, if in partnership with the young person, can serve to guide and assist
the process of growth and to prevent relevant options being overlooked.

The foregoing indicates several possible confEcts between the functions of
education. These are broadly as discussed for primaty education except tha't at the
secondary level the individual is more pro-active. In a rapidly changing world, the
individual's ability to change and to question in a constructive manner are
increasingly important skills. Developing these, in discharge of the fulfilment and
economic functions, whilst also developing co-operation, discipline and so forth in
discharge of the integration and economic functions, is a difficult task for secon
dary education to achieve.

Benefits of Secondary Education

There are a number of possible interpretations of the benefits of education to the
individual. Emphasis on the consumption benefits of education will lead to a
concern with immediate discharge of the fulfilment and integration functions
immediate enjoyment and relevance to the peer group. To maximise investment
benefits in relation to the fulfilment, integration or economic functions requires a
perspective that looks beyond the world of school and the short-term. Individuals
and educational authorities need to share a value-set which embraces adult life
and the world of work and mutual responsibility. As a US National Commission
states, 'you forfeit your chance for life at its fullest when you withhold your best
effort in learning'. However, educational theory and practice does not always
appear to emphasise that mutuality to the educational contract.' As at primary
level, consumption benefits may come to dominate.

New Zealand research work suggests that, whilst those in families of lower
socio-economic status have lower educational aspirations, most such pupils and
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families have substantially higher educational and subsequent career aspirations
than are likely to be achieved. It appears, however, that individuals may largely
have determined their maximum level of educational aspirations by the interme
diate school.s Thus it seems that there is widespread, though by no means
complete, orientation to the long-term benefits of education for the individual by
both pupils and parents but with the limits to aspirations set early. Beyond the
age of compulsory schooling, the opportunity cost of formal education for the
individual is employment or social security benefit. At this point, parents also
may face the choice between increased family income, reduced dependency or
continuing education for their offspring.

Society will benefit from well socialised individuals. Those not well socialised
can inflict significant costs on society through criminal or irresponsible behaviour.
This would, therefore, appear to be an area were costs and benefits are not fully
captured by the individual.

Society will also benefit from a more productive workforce. The connection
between educational investment and economic returns has been subject to great
debate. A more highly qualified labout force is generally accepted as assisting in
improving economic performance. 9 However, skilled labour is not a magical
input. It must be matched by the right mix of other inputs, including managerial
skills, and be used to produce a product that the market (whether public or
private) wants at a competitive price. Thus, increases in educational level are not a
sufficient and may not be even a necessary condition for improved economic
performance.

The three aspects of the economic function described on page 12 1 all poten
tially provide net value-added to the economy through a more highly productive
workforce. However, as described, educational qualifications are used as signalling
devices in the labour market-they do not, in themselves, directly provide value
added in the way that a piece of new machinery may. In fact, much educational
investment by individuals appears to be a defensive expenditure to protect the
individual's market share in the labour market rather than to achieve net value
added to the economy. 10 Whether value-added is achieved, that is, whether that
particular level of qualification is necessary to that particular job, may be fortui
tous. There will only be a necessary connection in the case where the employer has
to pay for the COSt of obtaining that qualification either directly or because the
employee has had to meet the full COStS and accordingly seeks remuneration
which reflects them. In other cases, the employer's concern will be whether the
qualification serves as an appropriate screening device, not whether the level of
qualification is necessary, hence over-qualification will be acceptable to the
employer. Similarly the individual will be concerned with obtaining the job, not
whether the value-added of their qualifications matches the full (private and
public) COSts of obtaining them, hence over-qualification will be acceptable to the
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individual. In either case, the individual is likely to benefit from higher wages but
in the first case this will reflect both a net gain in production and the net cost of
the qualification. In the second case, to the extent over-qualification occurs, the
individual's benefit is at the expense of another individual's loss-the other
individual being sufficiently but not over-qualified. The net gain in production
may be less than the net cost of qualification and is in any case off-set by the net
cost of over-qualification. II

For the employer, educational credentials provide the benefit of low transaction
costs in taking on employees. To the extent that the employer can trust educa
tional credentials to indicate a certain level of ability, then the transaction COStS of
obtaining new employees is reduced. To the extent that the employer would
otherwise have had to supply the necessary level of education at his or her expense
in the form of training to the new recruit, the employer has externalised training
costs. If the workforce accepts different levels of credentials as providing a valid
passport to different likely career paths within the organisation, then the transac
tion costs in recruiting or promoting employees to different levels of respor{sibility
or remuneration are also reduced for all parties. The various benefits to the
employer may be passed on to customers and employees depending on the
pertinent competitive and bargaining situations.

The short-term benefit to a particular employer with a particular vacancy for a
young person to fill will be maximised if an individual applies who possesses inter
alia the precise skills and abilities required at the time. The young person
possessing them will also benefit in that she or he gets the job. Thus, specific
vocational credentials may appear beneficial. However, jobs are increasingly liable
to change or vanish. The employer may soon want the individual to have different
skills, the individual may need to look around for other jobs. Thus, adaptability
and broader skill foundations are required beyond the short-term because of the
dynamism of the labour market. An individual who has come to place reliance for
his or her economic life chance on the possession of specific, limited skills will be
asset specific. They will be liable to become disadvantaged as their assets decline
in value. To the extent that they are unprepared or unable to change they will
attempt, perhaps through their union, to defend the status quo, imposing costS on
the employer and ultimately themselves. Hence, an emphasis on the short-term
benefits of the economic function to employer and employee is liable to lead to
longer-term costs for all parties and confrontation between employers and unions.

In sum, there are liable to be conflicts between different individuals' interests
over the benefits of the economic function of education. For any particular
individual, there may also be conflict between the consumption and investment
benefits of education. Provider interests, in so far as they may lead to focus on
education as an end in itself, will emphasise some of the consumption benefits in
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relation to the individual-what happens whilst the individual is in the educa
tional system. Employer interests will emphasise some of the investment bene
fits-what happens whilst the individual is at work.

Goals of Government: Why Intervene?

Basing our discussion on that in the preceding chapter we shall first look at equity
concerns, and, within that, turn first to the attainment of a minimum educational
level by all individuals capable of reaching that level. State intervention for that
purpose would imply setting a minimum standard which educational institutes
were expected to bring nearly all their pupils up to: in effect an exam for the
school as much as for the individual. As with primary education, the question
arises of how far the state should go in enabling extra ptovision for those facing
difficulty, for whatever reason, in achieving the minimum standard. However, the
question of how far the state should go in intervening in domestic circumstances
which are blocking achievement arises less strongly as progress is more a matter
between the individual and the school.

At what level should minimum standards be set? The aim of setting minimum
levels must be to ensure that as far as possible individuals are enabled to achieve
the minimum level of competence to operate in society and the economy. Hence
the levels are effectively set by society and the economy. The ability to complete
forms, calculate change due in monetary transactions, work out expenditure and
income are all necessary skills for independence in day-to-day life. Employable
skills are commonly the core skills taught by schools anyway-literacy, oral
communication, numeracy, manual dexterity, co-operation, habits of hard work,
learning to learn, critical thinking. 12 The skills needed may change over time and
hence flexibility in setting them is needed-needlework was once a required
subject for girls at school. The ability to use a bank account and credit cards, to

drive, to operate a calculator (soon a computer), to look after infants, to cook, are
skills the absence of which can significantly hamper an individual. Clearly the
relationship of formal education to the various skills concerned differs. The
essential issue is what any particular source of education can do best for the
individual. The individual rather than the state may be the best judge of this.

How can equality of opportunity be furthered? The Government may inter
vene in an attempt to ensure that barriers, such as costS, are removed or reduced
and access to higher, scarce levels of educational resources determined on ability
not simply on purchasing power or influence. To overcome inequity in process the
Government may help disadvantaged students to acquire some of the knowledge
and thought habits of advantaged students. Several studies suggest that this is
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achievable and that not to do so is to reproduce disadvantage. ,; Hm\'ever, none of
this is liable to produce eoualirv of outcomes. This maV

J
be achieved in one leap

..L J...1 .L.

by issuing everybody with much the same credential. In logic this removal of
ranked credentials would need to be applied right through the formal educational
systems. However, such an approach ignores the world outside education. If
employers and tertiary institutes are unable to SOrt respective recruits by educa
tional credential then they will adapt other methods, for instance interview, place
of residence, school attended. All are likely to be much less egalitarian in effect
than the issue of ranked credentials.

In relation to the economic function, mobility in society can be largely a
contestable mobility, that is genuine meritocracy, or a sponsored mobility, where
the existing elite impose barriers of entry to the elite on the basis of some criterion
of supposed merit 'that cannot be taken by any amount of effort or strategy'. "
Evidence for New Zealand suggests that individual social mobility is a wide
spread phenomenon and is as great, if not greater, than that for tWO comparable
societies-Australia and the US. I' However, the meritocratic approach has twO
problems. First, it does nothing for those who do not happen to have 'ability',
however defined. Second, educational achievement tends to be determined largely
by family background: well educated and motivated parents tend to produce well
educated and motivated children. 1(, However, a student's motivation or sense of
personal worth are not necessarily only determined by parental income or educa
tion." Student and parental interest may occur or be fostered independently of
this. This returns us to the issue of equity in process and to the emphasis in the
last chapter on the importance of the partnership between formal and informal
education.

Government intervention may assist by redistributing chances to obtain qualifi
cations in favour of those who are disadvantaged. The concomitant of this is that
opportunities are being redistributed away from the advantaged. Naturally,
advantaged families will wish to transmit advantage to their children. Hence, in
the face of attempted redistribution of opportunities at public schools, they may
utilise private schools, higher levels of education, capture or stratification of public
schools and so forth. The result: government intervention, rather than redistrib
uting educational opportunities, raises the educational stakes, increasing total
expenditure on education by devaluing credentials. Those who can afford it seek
additional formal education in order to achieve a higher level of credentials that
affords the same level of privileged opportunity that a lower level of credentials
had done previous to government intervention. Hence, the 'iron law' of educa
tional development that privileged groups and social strata constantly seek to
maintain that privilege. IK The Government may seek to counter the counter
moves of the advantaged and of the employer and tertiary recruiters, thus leading
to further rounds of the game and eventually to a totalitarian state. However,
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before we get to that stage, the game can be seen to produce higher and narrower
bastions of privilege, to force increasing numbers of the middle class to disprefer
red educational options, to displace increasing numbers of private educational
agendas and to extend educational provision to the benefit of educational provid
ers. Thus: 'Glaring differences in educational enrolments and attainment between
the most and least privileged strata of society remain an evident feature of all
OECD countries ... indeed, the declared aim of greater equality appears some
times to have been a convenient pretext for attracting bigger resources', 19 In sum,
the partnership between formal and informal sources of education is such that it is
difficult to force the pace of change simply by concentrating on the former,
particularly if this turns into disabling tactics against some of the latter. Enabling
tactics directed to the disadvantaged both through formal and informal educa- .
tional sources-levelling up rather than down-are more likely to succeed.

On the agency concern, the state may intervene so as to try to act in loco
parentis for the individual who is in transition from childhood to adulthood. The
cost of non-optimal decisions for the individual during this process may be
considerable. Yet, not having reached full adult or financial independence, the
individual is not fully able to decide for his or herself. In this respect, the state
may intervene to assist the individual by providing both information and
resources to assist better decisions to be made by that person. Other aspects of the
agency problem were dealt with in Chapter 4. At the secondary level, to the
extent that education has failed in its integration function, formal education may
segregate individuals from society by keeping them in custody during teaching
hours. This will, of course, only have point if used to remedy past failure.
However, such segregation would appear unlikely to assist social integration.

Societal benefits: Government may intervene to try to ensure societal benefits
from the integration function by helping to establish the broad framework of
values and norms to be taught through the explicit or hidden agenda at school
although it is doubtful that the Government could or should go beyond what the
majority of parents want. (See Chapter 4.) Concerns over sectarian conflict may
lead the state to restrict or avoid religious teaching in state schools. In the
Netherlands, the alternative solution of extensive public funding of private
denominational schools has been adopted. Government may intervene to ensure
societal benefits from the economic function but these will only occur where
productivity gains exceed the social costs of credentialism and the costs of the
education concerned.

Efficiency concerns may lead the Government to police secondary institutions
and the credentials which they issue.
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Cost and Instruments of Intervention

Some of the costs of intervention have been discussed in the preceeding
paragraphs and in Chapters 2, 3 and 4. In terms of equity concerns, the costs of
setting minimum standards may be fairly low and covered by improvements in
efficiency both by providers attempting to achieve these standards and in conse
quence of providers and consumers using the associated information flows. How
ever, there is a danger that in emphasising minimum standards:

1 schools may become locked into quantitative performance indicators to
the detriment of qualitative achievement,

ii individual students may be put off the rigourous and narrow educa
tional regime developed to maximise achievement of the standards,
and

111 that minimum standards will become the maximum expected.
On the first problem, there are two kinds of relevant evidence. First ~hat the

absence of well specified minimum standards in New Zealand, Australia, Britain
and other countries does not appear to have been accompanied by improved
educational output, quite the reverse. Second, research suggests that schools that
are well directed towards measurable achievement targets-generally academic
have a better atmosphere and track record (in terms of lack of vandalism and so
forth as well as academic success) than schools that do not. ,<l This applies to
schools in disadvantaged areas as well as those in privileged areas. On the second
problem, the various recent task forces in the US, toge~her with associated
proposals, came to the conclusion that giving the student wh'at they thought they
wanted-the cafeteria curriculum-without structure or measure, lay behind the
'rising tide of mediocrity' in education and that the formal educational system
had to take on the job of making all young people literate in the wide sense. 21

Schools in deprived areas who rejected imposed standards found that those
students who were well motivated did well anyway but that those who were not
fared even more poorly than under the previous regime. 22 The solution to the
third problem, that minima become maxima, lies in terms of neither setting the
standards too low nor using them as barriers, but rather as part of a wider process
that encourages students to strive for achievable but stretching goals.!)

The cost of government intervention to pursue equality of opportunity is the
danger of educational inflation, of forcing dispreferred educational options down
peoples' throats, of eroding the transaction costs benefits of credentialism, and of
strengthening the bastions of privilege. However, to the extent that intervention
enables disadvantaged individuals more fully to realise their potential, there may
be a significant return. The question is: what is the trade-off.
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The OECD has commented that in spite of greatly increased government
expenditures on formal education 'educational inequalities may have been widen
ing over recent decades: not in terms of enrolments and duration of education bur
in the fact that substantial numbers of young people come oUt of education with
inadequate knowledge and skills while increasing numbers of others are intro
duced to the most advanced and complex forms of learning. ,,4 Government
intervention by subsidising the cost of education makes higher levels of educa
tional qualification more accessible, thereby producing inflation in the value of
educational qualifications in the job market-any given level of qualification
'buys' entry to interview for a lower level of job. Young people understand the
general rule that the more successful they are in their acquisition of qualifications,
the greater their chances of social advancement and economic security, hence
young people who do not enjoy school stay on beyond minimum school leaving
age. ,\ Those whose values are least in harmony with those of schooling are least
likely to be able to endure this trial by ordeal bur in leaving school early will only
serve to ensure their disadvantage when it comes to the job market..

Government intervention to fund public schools as against private schools
serves to create rather than remove barriers of privilege. The cost of private
schooling is not only the fees concerned but the value of the public schooling
foregone (less any government subsidy extended to private schools). In countries
such as the Netherlands where private schools are fully publicly funded, they are
not regarded as bastions of privilege. Further, the greater the cost barriers erected
around private schools the less competition they pose to state schools. Private
schools must be worth the extra they COSt to those who select them. Y, As the
majority provider by far, state schools set the standard. With entry to private
schools rationed by cheque book, they necessarily are elite institutions. Thus, they
can satisfy customers just by being accessible only to the few and attaining
standards observably above those common in the state sector. The potential for
real competition or choice is removed. It may be argued that, by trapping at least
part of the middle class in the public educational system, there will be spillover
benefits to children from less advantaged backgrounds. This overlooks the ability
of advantaged families to make counter-moves or assumes that administrators
and teachers are able and willing to constrain such counter-moves. The history of,
for instance zoning in Auckland, gives no grounds whatsoever for such an
assumption (see page 148).

Government intervention to achieve equality of opportunity may also suffer
from the cost of the trade-off between consumption and investment benefits. As
described in Chapter 2, there is danger that government funding will lead to a
view, particularly by providers, of education as an end in itself. For the pupils
merely passing through school, this may translate into an emphasis on the
transient consumption rather than investment benefits of education, or just into a
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mismatch of provision. Appeal to the relevance, discipline, or insight provided by
a particular course of study involves a recognition of the longer-term investment
benefits of education and of the world beyond school. Because the feedback on
the investment benefits of secondary education does not occur until individuals
have left that level of educatiml, it is possible for secondary schools to move
substantially off course where the educational system is not subject to external
pressures or checks. Thus government intervention can become a matter of
enabling individuals to follow their own short-term interests whilst failing to

identify the long-term costs and benefits and hence enable individuals to pursue
their long-term interests. The cafeteria curriculum may offer immediate consump
tion benefits in terms of the fulfilment and integration functions but fail to deliver
investment benefits in terms of the integration or economic functions. This is
likely to reinforce peer-group pressures rather than assist the individual in coping
with them in developing his or her adult persona: kids will be street wise btlt job
stupid. Whatever the validity of the cafeteria approach as an educational perspec
tive, it assumes that there are no agency problem and, in ignoring investment
benefits, discounts social benefits also. If there are equity concerns over consump
tion benefits, there may be a case for financial transfers so that disadvantaged
individuals have money to purchase chosen lectures, pop videos and the like and
equip themselves with the necessary street smarts. In these terms however, there
can be no case for compelling attendance at formal educational institurions.

Under compulsion, the opportunity cost of the individual's time becomes zero:
he or she has no legal alternatives. If the individual does not see a purpose beyond
school in attending school and hence realise that there are better and worse ways
of investing that school time, time at school becomes homogeneous and valueless:
time to be wasted. In practice individuals may seek to reintroduce value to the
otherwise 'wasted' time either by truancy or by introducing their own, private
curriculum-peer group socialisation and the like. 2

' If, on the other hand, concern
lies with the investment benefits of education, then government intervention may
lie in assisting in the maintenance of a core curriculum designed to produce
people who are integrated with the wider society beyond that of the street and
who are job smart. The problem is that, to the extent educational inflation sets in,
young people with little inherent interest in what is taught will be undergoing
trial by ordeal. They will naturally seek to relieve the educational ordeal by
substituting activities of more immediate interest to themselves, as a second best
to not having to attend school at all.

Government intervention for equity purposes may be captured and turned
around by powerful interest groups: by providers seeking additional funds, by
concerned parents seeking to protect the life-chances of their children, byemploy
ers seeking to minimise transaction costs in hiring employees and to obtain as
much work relevant training as possible 'for free'. As with primary education, a
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bargain may be struck between the various interest groups,.ahd sealed with the
label of 'equity' or 'social benefit'.

Government intervention to ensure societal benefits fromP1e economic func
tion is not likely to be successful since, if the costS of formal education are
substantially subsidised, the rates of return of the individual pursuing optional
additional education are liable to be significantly greaJer rhan the public rares of
return,2R and over-investment will result. Allocative efficiency will be highest if left
up to those directly experiencing the cOSts and benefitS of their choices. Nor can
the demand for personn<l~cessarilyqualified to a certain level and no lower, and
hence the consequent productivity gains, be created simply by creating the supply,
thus in New Zealand improved educational attainment levels iIl the workforce
between 1976 and 1981 corresponded with a decline in labour productivity.29
Comparison of countries with high and low rates of public investrpent in educa
tion has failed to show any correlation with GNP.}O New Zealand is toward the
bottom of the GECD league for the percentage of GNP devoted by government
to education. It is joined there by some of the economies with the best record of
growth. By subsidising formal education, government will increase the supply of
those with educational qualifications at all levels. The higher the qualification the
greater the total amount of subsidy will be. The effect is just the same as any
other subsidy. Where there are no barriers to entry in the particular field of
employment concerned, the benefit will eventually be passed to the consumer of
the good or service concerned. Where there are barriers to entry, the benefit will
be retained by the empl~yers and employees in that field. In both cases, the COSt
will eventually be borne by those who cannot 'pass it on'. Thus, consumers of
financial services and professional persons are liable to benefit at the expense of
farmers from government's subsidy of post-compulsory education.

The potential cost to government of intervention for agency purposes ro enable
individuals at the frontier between childhood and adulthood to make optimal
decisions are that such intervention will:

encourage resignation of responsibility by the individual's family,
11 weaken rather than strengthen the growth of responsibility by the

individual as the state takes over in loco parentis,
111 distort the decision making process by the individual in disturbing

incentive patterns, notably by reducing the direct COSt of additional
education such that the individual pursues it although the investment
is unlikely to be economic when the full COSt is taken into account.

State intervention which does not permit significant consumer choice is liable to
create rational ignorance amongst parents and students: knowledge has a COSt so
when there is little or no choice, it is rational to have little or no knowledge. \]
Intervention is liable to institutionalise some students, rendering them unprepared
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for the great beyond and making them inclined to seek shelter in the familiar
world of formal education. 32

The potential benefits of government intervention for efficiency purposes are
relatively small and therefore in themselves justify only very limited costs. As
discussed in Chapters 2 and 4 there are likely to be substantial efficiency costs to

government intervention for whatever purpose. State intervention to provide to

families the secondary education they would otherwise have purchased for them
selves will, for instance, have transfer costs-possibly of 40 percent or more.
However, as compared to primary education, there is greater chance of poor
decisions being made-either by families on behalf of individuals or by individu
als on their own behalf-in the absence of state intervention.

Of the four possible methods of government intervention (see Chapter 2, page
35), the provision of information would seem most appropriate in realising social
benefits and dealing with agency concerns. For young people lacking experience of
the world and particularly of the labour market, information about employment
is at a premium. 33 The opportunity cost of education for them is, in significant
part, the cost of not exploring the labour market. To enable them to take the best
decision for the future, information on employment and the relationship between
educational choice and career prospects needs to be available.

Efficiency concerns would seem best met by regulation and information provi
sion' for example in relation to setting minimum standards across a core curricu
lum. This leaves equity concerns possibly requiring financial or in-kind
intervention from government.

Some of these interventions may conflict with each other. Thus, government
intervention to meet equity or agency concerns, to the extent that it ends up
encompassing individuals not suffering from these problems, may displace valid
individual educational agendas with that of the state, potentially reducing effi
ciency. Government intervention to direct resources at disadvantaged individuals
may direct resources away from those who might have offered a better return on
the investment of educational resources. Government intervention to pursue
equity concerns in relation to the fulfilment function of education may run
counter to intervention to pursue the same concern in relation to the integration or
economic functions, depending on the educational philosophy adopted.

Current Arrangements
1·.1.

As with primary education state intervention consists of free, in-kind provision for
all, backed up by regulation compelling attendance up to age 15. Beyond that
attendance is voluntary.
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The system of funding is broadly as for primary schools but the administrative
system is different. Including educational support services and the costs of teacher
training, total expenditure on secondary schools in 1986-7 was some $696
million; the average cost per pupil to the state was $3,175 (up 12 percent in real
terms from 1984-5). Excluding support services and teacher training, total
expenditure was $623 million with the direct cost per pupil being $2,869 (up 11
percent in real terms from 1984-5). The cost per pupil at higher forms was
probably significantly above this, in lower forms below, but there are no figures
on which to base an estimate of the spread of costs. As with primary schools these
costs exclude the financing and capital costs of capital in buildings and so on
which could add up to 50 percent to the above figures. By contrast, the direct cost
of private schooling (after adding on the cost of government subsidy to the fees
charged) varied between $2,400 and $5,400. However, private schools will have
had to meet through fees at least some of the financing and capital costs excluded
from the figures for state schools whilst dealing with a student population whose
requirements may differ from the student population of public schools. Of direct
public expenditure on secondary schools 88 percent went on salary costs, 5
percent on operating costs, and 1 percent on capital costs (school building costs
are excluded), and 6 percent on grants, notably for general expenses.

At July 1985 there were 316 secondary schools under school board control, 41
(mainly area schools) under education board control, 21 under government
department control and 50 private schools. At state secondary and area schools,
13,769 full time teachers and 3,481 part-time or relieving teachers were
employed. Pupils numbering 214,518 were enrolled at school board conttolled
schools (93 percent of the total secondary enrolment), 3,199 at area schools (1.4
percent), 1,719 at departmental controlled schools (0.7 percent-including a
small number of education board controlled special schools), and 11,534 at
private schools (5 percent). Of those enrolled at school board controlled schools,
21,323 00 percent) were at integrated schools.

The above figures represent averages across forms 3-7. In 1985, the ratio of
form 6 and form 7 to form 3 pupils in mainstream schools was 1: 1.56 but
1:1.09 at integrated schools and 1:0.9 at private schools. These are average
figures. Thus for instance three secondary schools in Auckland in 1985 had a pass
rate at school certificate of under 20 percent and thus will have had very few form
6 or 7 pupils. 34 Figures on class size for secondary schools are not readily available.
Taking full-time equivalent teachers, there was an average of one teacher for
every 16 pupils (as at July 1986) though naturally not all teacher time is spent in
class. In 1985 there were some 175 children at primary level for every 'primary
school, compared to a figure of 540 at secondary level. Of 316 state secondary
schools only 11 had a roll of 200 or less, 130 had a roll of over 850. Excluding
130 in hospital, there was a total of 5,213 pupils of secondary school age (some
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2.3 percent of the total secondary roll) receiving special education. A significant
proportion of these are, L.'1 fact, located in primary educational institutions.

There are a number of possible institutional routes through from primary to
secondary schooling. 35 The modal experience is to move from primary to interme
diate school at age 11 and thence to a full secondary school at age 13. Schooling
must continue to age 15. Public examinations are held ,and certificates awarded at
the end of the eleventh, twelfth and thirteenth years of schooling. A student's
promotion beyond form 5 is influenced by performance in these exams. However,
increasing emphasis is being given to enabling students who wish to stay on
beyond compulsory age to move up to form 6 (and form 7) as appropriate to
further their school-based studies rather than requiring a satisfactory standard at
school certificate before permitting promotion.

Students entering apprenticeships used to leave school by the end of their
eleventh year at form 5 but are increasingly staying on to form 6. Students
entering technician cadetships, teaching, nursing and other professions may do so
from form 6 but not form 5 and subject to suitable exam results. The university
entrance award is made at the end of a student's form 6 year. Until 1987 most
successful candidates were accredited by their schools and the remainder sat an
external examination conducted by the University Entrance Board. From 1987,
the university entrance examination has been abolished. About one-quarter of the
age group qualify for university entrance. About one-third who qualify later seek
entrance to university. Many others go on to full or part-time further education
(see Chapter 6). Those going to further education, including university education,
may do so from form 6 but the majority complete form 7 before matriculating.
University scholarship and bursary exams are normally sat at 'the end of the form
7 years. About 40 percent of schools surveyed in 1985 did not stream students at
form 3 and 4 level at all, the remainder using various types of top, top plus
bottom and so on streaming. At form 5 the subject combination tended to dictate
class placement: if large numbers took the same course, streaming occurred in 38
percent of schools. Streaming was less likely to occur at form 6 and 7.36

Retention rates from forms 3 to 5, 6 and 7 have been fairly steadily increasing
from the 1960s. Between 1975 and 1985, the form 3 to form 5 retention rate
increased from 79.6 percent to 86.2 percent, form 3 to 6 from 46 percent to 54.1
percent and forms 3 to 7 from 12.9 percent to 17.3 percent. Revision to the
school certificate for 1987 is believed to have significantly increased forms 6 and 7
retention rates. In both forms 5 and 6, the school retention rate for girls has
caught up and surpassed that of boys over the past 20 years, while it is only very
recently that equal numbers of boys and girls are remaining to form 7. "The
improvement in retention rates has not been continuous: periods of higher unem
ployment appear to have encouraged pupils to stay on longer at school, improve
ments in employment prospects then leading to a slight decline in retention rates
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at school. This would reflect perceived changes in the opportunity coSt of school
ing; forms 6 and 7 being preferred by some pupils to unemployment or the
uncertain prospect of a poor job but not to the relatively certain prospect of a
desired job in better economic times. By international standards New Zealand
retention rates are probably very 10w. 37

The subjects taken by students in examination have shown some change.
English (which was compulsory until the 1960s) has remained the most popular
subject at school certificate-a steady 90 percent of candidates sitting. Biology,
geography and history have dropped in popularity (from 28 percent, 48 percent
and 21 percent respectively in 1977 to 19 percent, 37 percent and 14 percent in
1985). Maths and science have grown over the same period from 71 percent, and
46 percent to 80 percent, and 53 percent respectively. Accountancy/bookkeeping
and economics have seen more dramatic growth from 11 percent and 14 percent
to 20 percent and 21 percent respectively. English, maths, science and geography
remain the four most popular subjects.38 Maths is slightly more popular with boys
than girls. Subjects such as technical drawing and home economics l!etain very
different balances of students by gender. The percentage passing school certificate
has risen from 48.8 percent in 1980 to 57.2 percent in 1985. It has remained
fairly constant at between 51 percent and 53 percent in the anchor subject of
English but has, for instance, risen from 49 percent to 58 percent in economics.
The pass rate in such subjects is determined by the assessed ability rate of the
students taking them relative to the average student. The percentage passing at
least four subjects has increased slightly over the last ten years, the percentage
passing at least one subject and the percentage failing all subjects has remained
broadly constant.

In 1985, 33.6 percent of those leaving school did so with no formal national
academic qualifications, 11.2 percent had school certificate in one or two subjects,
10.9 percent had school certificate in three or more subjects, 14.1 percent had
sixth form certificate, 20.9 percent higher school certificate or university entrance,
9.1 percent university bursary and 0.3 percent university entrance scholarship.
This broad pattern has changed little in recent years. Girls are likely to leave
school better qualified than boys; for example, in 1985 31 percent of girls but 36
percent of boys left with no formal qualifications.

Research into early leavers has shown that they tend to move into unskilled
jobs, involving no further training and focus on social aspects of the job rather
than inherent interest or instrumental advantages. A positive shift in attitudes
towards school three years after they left has been noted. 39 In the second term of
1985, 76 percent of schools surveyed received assistance from a Department of
Labour vocational guidance officer, down from 82 percent in 1976 when the
officers were located with the Department of Education. Ninety percent of schools
had their own careers adviser and students' requests for career information were
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referred mainly (in 73 percent of schools) to the adviser. 40 A number of schools
nm 'trarlsition' courses for students who have been identified as being at risk of

• 4'unemployment..
State secondary schools are run through the Department's three regional offices.

Most state secondary schools have their own statutory controlling authority which
has full control and management of the school within rather narrowly prescribed
limits. These boards usually consist of 9-11 members including at least one
nominee from the Education Board, a teacher's representative and at least five
members elected by parents of pupils attending school. (Eighty-four percent had
no student representation in 1985.)42 Integrated secondary schools have additional
members appointed by the school's proprietors. (See Chapter 4, page 103.) Some
secondary school boards are serviced by councils which provide secretarial and
accounting services for a group of schools. The topics most frequently discussed at
board or committee meetings surveyed in 1985 was school finance, building and
maintenance and staffing.43

The school boards have, in theory, considerable discretionary powers over the
running of the school, over optional subjects, over the major subjects continued at
forms 6 and 7, and appoint all teachers, including the principal. However, they
are far smaller than the primary education boards and have little or no profes
sional backup or access to independent information. In practice, the princip5t1 will
normally take many decisions nominally the responsibility of the board-over the
hire of staff for instance. Many of the functions carried out by the education board
at primary level, for instance determining priorities for capital works, are carried
out by the Department's regional office at secondary level. In 1985 the areas
where schools surveyed most often sought the Department's advice were: equip
ment and buildings, regulations, assistance for training teachers and the curricu
lum.44 As at the primary level, the flow of funding from the state is tightly
comparrmentalised. Thus, for instance, a school with literacy problems amongst
its pupils may tend to underspend its book budget but cannot transfer the surplus
to literacy aids. As at primary level, the school board can lobby on the school's
behalf with the regional office, raise money for the school and, with sufficient
funds, enter into partnership. with the regional office to achieve larger scale
projects. Over 90 percent of schools have a parent-teacher association, the major
functions of which are fund-raising and informing parents about the school and
about developments in education.45 The average sized secondary school raises
approximately 28 percent of its general expenses funding from sources other than
the Government;46 this amounts to an 1 percent addition to direct expenditure by
government on secondary schools. I.,

The core curriculum for secondary schools is set out in regulations. Virtually all
of the syllabus is based on prescriptions largely directed at the school certificate
and subsequent examinations. A 1975 report suggested a single 'broad fields
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curriculum' in which traditional subjects would be grouped and review studies
added as required. A number of secondary schools have been moving towards
such broader groupings of subjects. 47 There is, however, less flexibiiity than that
found at the primary level because of the exam orientation.

Inspectors have a broadly similar role at secondary schools to primary schools.
However, relative to pay scales for secondary teachers, inspectors of secondary
schools do not have the same degree of 'rank' as their colleagues at primary level.
Secondary schools have a major inspection every four to five years plus an at least
annual visit. A written report is produced which notes the performance of various
teaching departments in the school, which is made available to the school board.
Some reports are published in the local newspapers. A verbal report is given to
the principal. The performance of specific teachers is not mentioned in the written
report and inspectors do not have a formal role in assessing the performance of
secondary teachers.

To become secondary teachers, individuals must be selected for enrolment in a
secondary teachers training course. These are divided into division B and division
C. Division B training provides for trainees to undertake two years of professional
studies at teachers' college and study at a university or technical institute towards
an approved subject qualification. Division C training provides a one year full
time course for university graduates, or those with other acceptable qualifications.
On gaining a recognised qualification and completing the teacher training course,
an individual is classified list A and can be provisionally appointed to a teaching
position in a secondary school. Following two years of continuous employment as
a teacher in a secondary school, teachers may be placed on list B and become
eligible for permanent appointment. Subsequent to permanent appointment,
teachers may apply for positions of responsibility. Selection is made by the school
principal and board. The only input from the Department of Education is to
verify an individual's teaching record.

As at primary level, remuneration levels appear to be high relative to the
position achieved by teachers in other OECD countries. Until 1985, there was an
excess supply of new teacher trainees as against permanent posts. In the worst
year-1983-only 48 percent of graduates gained teaching positions. With
reductions in training quota this rose to 69 percent by 1985:8 Current reporting
suggests the emergence of shortages. However following the earlier surpluses there
are many trained teachers in other work and occupying part-time or relieving
posts. There are surpluses of applicants over quota places at teacher training
~~. .

,I, d.

In 1985, out of the new intake of 1,295, 23 percent came from teachers
training courses, 35 percent from educational services or other occupations, 18
percent from domestic occupation and 14 percent from relief and part-time
teaching. There were four immigrants. In the same year 1,423 teachers were lost
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to secondary teaching: 15 percent to retirement, 40 percent to educational admin
istration or other occupations, 14 percent to domestic occupations and 15 percent
to relief and part-time teaching. Rates of loss have been lower in the period
1980-85 across all age groups (an average 9.4 percent per annum) than in the
period 1975-79 (average 30.2 percent per annum).49 In 1985,41 percent of full
time secondary teachers were female, as were 79 percent of part-time and
relieving teachers.

Staffing entitlements, gradings and support staffing are determined by formula
as at primary schools although there is also a discretionary entitlement to specified
subjects, for instance instrumental music, or special purposes granted by district
senior inspectors. Entitlement to teacher aids and assistance have been significantly
expanded in 1979 and 1984. Teacher/pupil ratios have been deliberately
enriched following acceptance in July 1984 of recommendations of a working
party on secondary school staffing.

As at primary school, pay is not performance or subject related. Disciplinary
and pay fixing procedures are broadly as. at the primary level. Maths and science
have been consistent shortage subjects at secondary schools. In 1986, they
counted for 11 percent and 8 percent respectively of total school staff entitlements
but 22 percent and 13 percent of vacancies. 50 However, the 'position of responsi
bility' (PR) system gives some flexibility. Every school is allocated a certain
number of PR points to be alloted to teaching posts at the discretion of the board
within guidelines laid down by the Department. PR posts carry both status and
salary increments. Once awarded, they can be difficult to take away from individ
uals or posts.

Zoning procedures (under which a geographical zone-within which students
have absolute right of attendance-is indicated) exist at 53 percent of surveyed
schools in 1985 (as against 42 percent in 1973). There are thought to be some
22 areas operating zoning schemes. The stated intention is to ensure that all
students in the locality are able to obtain places at the local school, to stop
poaching between schools, ease roll forecasting and use fixed assets efficiently.
Where zoning existed, proximity of residence was only used as a selection criteria
in 20 percent of out of zone cases in 1985 (43 percent in 1975). Sixty-nine
percent of zoned schools said they did not use this as a criterion. 51 Zoning is
usually 'official' but groups of schools may sometimes set up private arrange
ments. An alternative available under the Education Act is a numbers/criteria
scheme under which the maximum number of enrolments permissible at each
school in an area are stated as are the criteria to be used for selecting admissions in
the event of applicants exceeding the maximum number' at a particular sChool.
There are thought to be some eight areas operating a numbers/criteria scheme.
Following court cases, the criteria of proximity is used to determine priority in
admissions. 52
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The situation of private secondary schools is broadly the same as private
primary schools, except that they are subject to the core curriculum regulations
and hence there is a clearer basis for monitoring by schools inspectors. Private
school rolls as a percentage of secondary school rolls nationally have been rising
from 4.4 percent in 1980 to 5.1 percent in 1986.

Evaluation of Current Arrangements

Secondary schools have borne the brunt of recently growing public criticism of
schooling in New Zealand. There is a similar pattern of concern in most other
advanced countries. In New Zealand, school certificate and other exam results are
not based on an absolute standard and there is a lack of other metries to compare
results over time.

PAT tests show some statistically significant declines in attainment' levels in
listening comprehension, mathematics and reading tests from the late 1960s,
through the 1970s and into the 1980s.53

• The declines tend to show most strongly
at form 4. An international maths study showed New Zealand doing poorly at
form 3 level in 1981-2 and, taking the average maths score for students' at that
level, New Zealand came thirteenth out of fourteen advanced countries or
provinces.54 Employer and university comment suggests that significant numbers
of graduates of secondary schools are perceived as lacking basic skills. A recent
Vocational Training Council survey of employers found that 80 percent did not
believe that the current education system supported New Zealand's economic
performance. The secondary level came in for heaviest criticism.55 A recent readers'
poll in the National Business Review found a very low level of confidence in the
educational system. 56 Vandalism is on a steadily increasing trend. Surveyed unjus
tified absence from school, whilst still low (1. 5 percent) rose over 200 percent
between Oaober 1966 and Oaober/November 1977. It is much higher
amongst children from lower socio-economic status backgrounds and Maori
children. 57 The use of private secondary schools grows. A study of maths achieve
ment in New Zealand secondary schools suggests that pedagogy in that subject is
not impressive in the typical classroom. 58

The change in adult employment patterns towards more white collar, more
urban and more highly skilled jobs with increasing adaptability and trainability
required of job holders appears to have found only:" partial reflection.,in the
secondary schools. 59 The supposedly vocational courses of metal working, typing,
technical draughting and the like are of decreasing relevance to the job market60

and no longer in themselves provide a passport to reasonably secure jobs for the
less academically oriented students. The percentage of schoolleavers intending to
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go to technical or professional work or into apprenticeships has dropped from
24.4 percent in 1975 to 11.1 percent in 1983; the percentage giving no or
unknown occupation rose in the same period from 17.8 percent to 30.1 percent.
Newly popular courses such as accountancy and economics cannot be taught to a
high level as schools are unable to attract teachers with high skills in these areas.
Computers and technical equipment have limited av?-ilability in schools so that
hands-on experience is still a luxury for most pupils and computers are treated as
'special devices' to be studied in themselves rather than as routine aids to
learning, calculation, and so on. Inspite of widespread piloting abroad,61 the
introduction of computers into New Zealand classrooms is being treated gingerly
with implementation by schools having been delayed by apparent uncertainties
within the Department of Education. In sum, schools appear to have difficulty
responding to changes in the labour market and in technology and hence in
producing courses which are and remain relevant. Because of the pace of increas
ing change, any failure by schools to properly equip individuals for the labour
market will be increasingly costly for those individuals. Career counselling in
schools has not developed to match these changes.

The educational system does not appear to have succeeded in redistributing
opportunities towards the least able, thus research evidence shows that the
seventh form and university entry continues to be dominated by those with
fathers of higher socio-economic status. (See Chapter 6.) The growing gap
between the exam attainment of Maori and non-Maori secondary school students
is discussed in Chapter 8. Growing juvenile crime and delinquency do not suggest
growing success in the integration function though growing female participation
in the labour market suggests increased use by parents of the custodial function to
enable both parents to go out to work whilst their offspring is at school. Growing
complaints by employers about basic skills and attitudes of school leavers do not
suggest success in the economic funaion. General public concern suggests that the
social benefits are not perceived as well achieved. At the same time, real unit costs
of publicly provided education have been increasing substantially.

Teachers' salaries appear high compared to the relative position in the occupa
tional hierarchy achieved by teachers in other OECD countries (Chapter 4,
footnote 22). Teaching hours (though not necessarily working hours) appear to be
relatively low in comparison to other advanced countries.62 Average working hours
are possibly less than for most wage earners in New Zealand.63 The degree of
concern about teacher quality64 does not suggest that these apparently favourable
conditions have been successful in avoiding some falling away from high stan
dards in some cases. Similarly, teachers' colleges attraa a"mixed press.65 Shortages
in some teaching areas are endemic, as described in the preceding section. The
following chapter mentions issues arising from the socio-economic status of
teacher trainees.
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There are indicators of possible success or at least change. Retention rates are
increasing as are the proportion of girls staying on at school and the numbers
leaving school with passes in at least four subjects at school certificate level. The
mathematics syllabus has been rewritten. New Zealand did well relative to other
advanced countries in an international test of literature comprehension and inter
pretation at form 4 and form 7 level, and was about the average at form 7 level
in the international maths study. 66 Special education is being reviewed with
increased emphasis on tackling the problems of those at secondary level. 67 The
administration of education is currently under review. Community involvement of
and with schools has increased as have statements of aims and the use of other
information for parents and criteria for evaluation. 6H The Curriculum review seeks
further developments in this direction whilst the inquiry into the curriculum for
forms 5-7 seeks the development of 'transition education' for those forms. 69 Link
courses, to give secondary students 'hands-on' experience of vocational courses
through part-time attendance at polytechnics, are being developed. Virtually all
secondary schools make special provision for students with problems of low
achievement. Problems at secondary schools with dangerous use of motor vehicles
and gang violence are reported to have declined between 1975 and 1985, though
problems with soft drugs, race and class antagonism are reported to have
increased. 70

The revision of school certificate away from a pass/fail system and the aboli
tion of university entrance exam may have assisted in reducing the barriers within
secondary education which discouraged low achievers and led them to think of
themselves as failures. Forms 6 and 7 enrollments are reported to have increased
substantially in consequence. This may mark a significant broadening of opportu
nities toward the disadvantaged but the full effects will take several years to
become clear.

As far as the limited evidence admits, the quality of formal educational
performance at secondary level appears to have been declining, whilst the real unit
cost of financial inputs from the Government has been rising. There is no
necessary link between educational expansion and the achievement of greater
equality of opportunity or productivity gtowth. Indeed, we have seen in this
chapter, that state intervention may actually be counter productive in terms of
equity concerns and productivity growth. As at the primary level, it is extremely
difficult to pin down accountability for achievement (or lack of) at secondary
schools to any particular grouP. or level since each party-school principals,
inspectors, school boards, departmental officials, the Minister-have very limited

I', ".

room for manoeuvre and/or information. The dominant concern ofteachers and
educational administrators has been the demographic decline in rolls and how to
counter the consequent potential resource reallocation away from schools. 7J How
ever, under the stress of failing to meet the expectations placed on secondary
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education, the implicit bargain between the various interest groups over secondary
education may be breaking down.

Underlying Concerns

As we have seen, more state provision does not necessarily mean greater or better
attainment of state aims in intervening in education or indeed of the purposes of
education. Additional resources injected into an existing system may help in
countering the symptoms but not the cause of conflicts and failure. The focus in
New Zealand has tended to be on inputs rather than outputs and quantity rather
than quality. Many developments have had, and have, remarkably little reference
to equity, agency or economic concerns, particularly when contrasted with the
prevailing tone of discussion about secondary education in the OECD. The
educational debate here appears to be at a relatively early stage and with less
information and discussion to inform it than in some other OECD countries. In
the US, a National Commission referred to 'a rising tide of mediocrity that
threatens our very future as a Nation and a people . . . if an unfriendly foreign
power had attempted to impose ... the mediocre educational performance that
exists today, we might well have viewed it as an act of war,.72 Four sorts of
culprits have been identified in the US and elsewhere for such failings:

I the age we live in-the transition from childhood to adulthood and
education to employment is changing and becoming more difficult,
imposing demands on the educational system which it cannot meet or
must change to meet;

11 radical educationalist theory has undermined the traditional role of
education;

111 rigidities in the educational system and the operation of pressure
groups (different rigidities and pressure groups in different countries)
have combined to lead to ineffective allocation of resources and inabil
ity to match the pace of change;

IV the quality and commitment of staff and/or resources in educational
institutions is insufficient to the task.

Taking culprit (i) the age we live in: in a stable and unchanging society, the
knowledge of the elders is of continuing importance and relevance and can be
passed on to the younger generation in a context which underwrites its valid~ty. In
a rapidly changing society, that knowledge is of decreasing relevance and it is
more difficult for both the younger and the older generation to gauge what is
relevant. Our earlier analysis suggests the model of partnership between the
individual and institutional educational sources.
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In trying to be trendy, institutional secondary education runs the danger of
lagging behind the trend, of emphasising consumption at the expense of invest
ment benefits and of misleading young people in need of direction. As discussed
in Chapter 2, what formal education can achieve, and even more what any
particular agenda for formal education can achieve, is very limited. Furthermore,
some of the problems that emerge at secondary level may derive from educational
problems at primary or pre-school levels: formal secondary education is not a
magic wand. Its strengths seem to lie in signposting and providing the basic skills
and attitudes that young people will need in the world beyond education. Focus
on these strengths suggests that state funded secondary education does not need
to be at the forefront of change in the content of what it teaches, but does need to
constantly review how the relevance of the relatively unchanging content can be
made clear to adolescents from different backgrounds and with changing attitudes
and expectations and with changing technology available to assist: development
and variety not so much in what is taught but how. The provision of an IBM
compatible personal computer to every, say, form 3 pupil backed up with the
appropriate software and networking and to be used at home if preferred, might
do far more to improve educational standards and preparedness for the changing
world of work than enriched teacher/pupil ratios and the like, and cost far less.
The flexibility and incentives to make such a change are currently lacking.

State support for the provision of a fairly constant core curriculum would help
provide a foundation of abilities and attitudes on which the individual can build.
(Japan offers a fixed curriculum for all up to form 5 which contains maths,
science and art, and relatively little specialisation at forms 6-7, with even arts
students continuing to take some maths. 73 State funded schools appear best placed
to provide the core and may weaken their delivery of that vital centre in
attempting to go beyond. Minimum standards should be set for that core
curriculum to help achieve the Government's equity, agency and social aims.
Beyond the core curriculum, much provision may best lie outside the school
system; in the community, with private providers, in tertiary institutes, with
employers. Thus, for instance, driving is a socially and economically highly useful
skill. But, in those European countries where the driving test is much tougher
(and the accident rate rather lower) than in New Zealand, nobody expects the
state to provide or fund lessons-a network of commercial driving schools meets
and adapts to changing need.

The changing world requires institutions to have increased flexibility beyond
the core curriculum, whilst the changing workplace is liable to be making the
transition from school to work more difficult and challe~ging for the indiVIdual.
As the state's aim is to equip students to at least a minimum standard with basic
skills and otherwise prepare them for the wider world, alternation between school
and work or between school and other sources of learning should be opened up so
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that the individual can develop an appropriate mix of school, technical institute,
other education, and work attendance to meet his or her needs and aspirations,
constrained only by what is available rather than by institutional or funding
boundaries. The more such boundaries apply, the more likely vocational courses
in particular are likely to lag behind the labour market, imposing heavy costs for
those students mis-equipped in finding a job, especially those students who find
learning most difficult. 74

Some degree of specialisation at school, particularly beyond minimum school
leaving age, is inevitable. For the post-compulsory age group, school as educa
tional source is perhaps best able to deliver development of core skills and the
general ability to question constructively and to utilise and present information, as
against specific vocational or academic skills. However, until the consumers are
informed and enabled to have wide-ranging choice as to the long-term benefits
they seek across sources of education and within a fairly neutral funding environ
ment, the appropriate niche(s) for schools will not emerge. Instead, there will be
prescription by national reporrs. 75 There is no strong case for government funding
of specialised education which does not tie back to the basics or for funding,
through schools, education or shorr-term consumer benefits which would prob
ably be better delivered by other means. The methods described here may help
maximise the relevance of post-compulsory schooling (not necessarily full-timeYto
the widest population of students by making it demand driven within broad
limits, whilst minimising the dangers of an A stream or B stream developing
within post-compulsory education.

On radical educational values as culprit, our analysis suggests that the school
needs to be oriented both to the individual and to the post school world.
Emphasis at school either on educational values or individual values as ends in
themselves will be disastrous for those who do not already possess the set of
values which orients them to the instrumental, long-term benefits of education or
who do not intend to stay on in the educational field as adults. Those who lack
such orientation most need to have the system explained and the way forward
signposted to them so that they can develop for themselves appropriate strategies
for success. Therefore, to justify state support, the school's side of the partnership
lies in providing the core curriculum and, where necessary, dear signposts as to its
relevance and use.

] ust as schools should not encourage individuals at school to see themselves as
failures nor-to merit state support-should they mislead students by withhold
ing or distorting information on their progress at school or its relevance to
knowledge of the world beyond school. 'Failure' at schooCdoes not equal 'failure'
at life but nor does success at school, especially if handed out freely to all, mean
success in life. Either pretence can be immensely damaging to an individual's
initial path in the world beyond school. To discharge the full range of its
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functions, the school has a role in guiding, certifying and ranking individual
interests and abilities, not in just reflecting or, alternatively, disguising individual
differences. This is not to say that certification should ignore individual achieve
ment by being solely or primarily norm referenced or that schools should not also
encourage young people to work together. As the Curriculum review says 'Stu
dents receive powerful messages about attitudes and values from the school. '76

Thus, to merit state support, schools, especially when acting in loco parentis for
adolescents, owe it to their students to give relevant and reliable information
about the world and about the students and to make school a path not a barrier
to the outside world. Thus co-operation, examination, and knowledge of the
world of work all need to be part of the school's contribution to its partnership
with the student. Any system of certification needs to command the confidence of
students, parents and employers as well as teachers. It should embrace early
leavers so that their achievements are duly certified. Attempts to suppress infor
mation about students arising from the process of certification or study in schools,
whilst enabling those in the educational sector to feel they are being egalitarian,
will increase the transaaion costs of job seekers and employers and lead the latter
to rely more on external signs such as the school attended by a job-seeker; thus
imposing both equity and efficiency costs beyond the world of education.

The present rigidities and dominance of certain pressure group interests appear
to have combined to make the school educational sector a rather dosed world,
unwilling to acknowledge or tackle the issue of its relationship with the post
school world. Thus, the Curriculum review focuses implicitly and at times explic
itly on learning as an end in itself and none of its 99 recommendations relate to
the world of work, except those dealing with teaching! As most individuals will
spend more time in an economic role than undertaking formal education and
many will derive satisfaction, or income to enable satisfaction to be obtained by
other means, from their job, any inwardness in the educational source is poten
tially disabling of students. It will be most disabling for those who do not come
pre-equipped with an understanding of the relationship between education and
economic life chances. To uphold its side of the partnership, formal education
cannot simply focus on its fulfilment function or on education as an end in itself.
Nominally, an emphasis on fulfilling individuals at all costS or on education first
is idealistic. In practice, such idealogies are more a crusade to make the world safe
for education or for a particular educational vision: the substitution of provider
choice for student choice, parent choice, employer choice, and taxpayer choice.

The third culprit, rigidities and pressure group influences, suggests the need to
minimise state intervention to the areas where there are clear and defensible
reasons for such and to minimise displacement of private agendas by a state
agenda. This means maximising parent or student choice but poses a number of
problems. The effective exercise of choice creates costs: the transaction costs of
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those making the choice, the costs of the information necessary to make such
choices effective and informed, and the requirement for accountability where
public money is involved.·

The Curriculum review suggests greater community involvement in the deve
lopment of each school's curriculum but no greater choice between schools. Such
an approach would be highly susceptible to capture by those most prepared to
meet the transaction costS involved and with the best grasp of organisati~nal

forms and information sources-notably the providers or strongly politically or
morally motivated factions. If anything, it could represent a move to stronger
provider and middle-class capture, with parents from lower socio-economic
groups or belonging to ethnic minorities less able to navigate the committee
politics involved and deterred by the transaction costs of so doing. The school is
the natural unit of operation for providers. Hence treating the school as the unit
for decision making rather than the family inherently favours provider over user
interests and majority user interests over minority user groups. The school board
under present arrangements has, in theory, considerable powers but they are not
extensively used-probably because of provider capture, lack of information, and
fear of community conflict over significant changes of course. Choice at the school
level, if not combined with adequate information and an orientation to the world
beyond education, can all too easily degenerate into the approach of the cafeteria
curriculum discussed earlier-choice at the wrong level over the wrong issues,
building on rather than countering rational ignorance. On the basis of current
information flows and indeed the questionnaires and discussion used in the
Curriculum review, there appears to be little willingness by providers to share
information about schools' performances or research evide~ce or debate about
what works in education with parents or students. Where a community was
divided about curriculum development, the school principal or the district inspec
tor would be in an unenviable position and accountability could be difficult to
implement.

An alternative approach is to maximise choice for the parent and student
directly both within a particular school and between schools and other educational
sources. Within sufficiently large schools, parents could choose not only between
the optional courses but also between alternative possible teachers of core subjects
(whose pay could then partly reflect their roll size).77 This places the unit for
decisions making at the level of the family or individual, and puts accountability
at the school level more clearly on the shoulders of the providers. In so doing it
may, however, weaken the connection between school and community.

In fact, the existing systems offers potential for concerned groups to s'er up
alternatives to state schools but still receive state funding. Under the Private
Schools Conditional Integration Act (amended) 1975, Section 5, the Minister of
Education may agree, subject to terms and conditions, that a school to be
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established be an integrated school. Such a school would then, in the same way as
existing integrated schools, operate and be entitled to retain its special character
and to receive state funding of staffing and running costs and grants to improve
facilities to state standards. Hence, it is the Minister of Education who can control
the ability of concerned groups to set up for themselves as providers and contest
with the rest of the state system, albeit at the cost to such groups of having to
provide their own fixed assets. 78

In looking at choice between schools, the issue of zoning arises. It appears to
have originated in Auckland as a convenient bureaucratic means of dealing with
rising rolls and of protecting the interests of the elite public schools. (In the US
and UK, zoning has led to segregation on class and race lines.) Subsequently the
concept of the neighbourhood school was discovered. Lately, zoning has been
declared to be vital for equity purposes and to deal with falling rolls. 79 Regardless
of the changing, and contradictory, explanations provided of why zoning in New
Zealand is a 'good thing', what is clear is that it has not prevented the develop
ment of poor schools in poor areas80 or ghetto-isation in housing, with middle
class families buying their way into the catchment zones of 'good' public schools.
However, it does both prevent parents in those areas with poor schools being able
to do much about it and also prevents competitive pressures or targeting in
funding being applied to raise standards. Research in New Zealand, as abroad,
has illustrated, that schools and teachers serving disadvantaged populations vary
greatly in quality, that good schools and teachers appear to share common
characteristics, that they can dramatically affect student performance, and thus it
is possible for disadvantaged students to attain a far higher level of educational
achievement. 81 Zoning is a protectionist device that reduces contestability between
schools and erodes real accountability to the local community. (Some of the
material from schools and bureaucrats could be used to illustrate an economic
primer on monopolistic practices.) Hence the ability of parents and students to
select the best school is reduced and pressure to improve standards and accounta
bility are weakened with potentially enormous losses in efficiency. Similarly the
erection of barriers of tax fines around private education serves to reduce con
sumer choice and hence competitive pressure on public schools.

The prime concern must be the potential equity effects of choice. Making it
easier for (middle class) people to select the best public school or to leave the
public system may be held to be anti-egalitarian. On the other hand, making
private schools more accessible and enabling parents to select the preferred type
and cost of education will assist both equality and freedom. Research suggests
that increasing choice as to public sector schools may reduce the flight to private
schools-which have little impact in themselves on student achievement-and
that disadvantaged families actively seek greater choice within the public educa
tional system, perhaps even more than advantaged families do. 82 Government



SECONDARY EDUCATION 149

intervention where it is enabling-by assisting disadvantaged people, removing
barriers or biases and so forth-can potentially purchase a net improvement in
equity and social benefits. Where it is disabling-by preventing advantaged
people from exercising choice, erecting barriers, and so on-it is liable to produce
only a net disbenefit. As we have seen, those who are privileged will attempt to
protect that privilege. The costs of moves and counter moves are likely to be
considerable-and paid for largely by public money. Freeing those who have
been forced to consume a particular educational agenda supplied through a
particular school, although it is their dispreferred option, may enable all schools to
better meet the needs of their clients. The enormous gap in quality between the
best and worst schools serving disadvantaged populations illustrates the enormous
improvements possible if effective pressure can be brought to bear to level
standards up. Comparisons between different countries have shown the vast
differences in effective teaching time that occur by virtue of much less time being
wasted within the school day on administrative matters, discipline and the like.
Thus, in education, as in industry, x-inefficiency can be high. As in industry, the
solution is greater customer choice. Actual competition may not be necessary.
Genuine contestability is. Small rural communities will tend to lack choice in
provision. However, just as with the rural store, contestability is possible. Social
accountability is also likely to be stronger in small, rural communities than ~in

large towns and cities.
There are, perhaps, twO significant equity dangers to unleashing substantial

choice for consumers of secondary education. First, that disadvantaged parents
and individuals will somehow choose wrong, and thus reinforce disadvantage.
This is, of course, a patronising view-that the state, even with all the inefficien,..
cies and problems discussed here and in Chapter 2, still knows best. We have
discussed the concept of rational ignorance; if real choice was possible, significant
information readily available and institutional forms were more open, ignorance
about secondary education would no longer be rational. Pre-determined standards
would be set and, preferably, exceeded. Individual families would have such
choice as their location and inclination allowed as to the school or mix of
institutions to carry their student members through to these standards. Inevitably,
some individuals and parents will prove worse decision makers than others but,
provided the majority in any community are acting as well informed decision
makers, the minority are liable to benefit from the environment created. With a
system permitting choice, individuals or families can choose to take the benefits
achieved by more active consumers, or not, as they wish. No system can represent
apathy but a system which provides information and family choice can reduce it.

The second danger is that of resources, that disadvantaged students will still
end up at the bottom of the heap because of difficulties of access to the better
schools and other problems.83 However, research evidence previously referred to
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shows that enriched resources or elite school status are not the key; quality of
teaching and student motivation are. Careful targeting of resources to attract
teachers to disadvantaged areas, to supply appropriate support facilities, to
encourage community involvement, to foster school-based initiatives based on
best-practices, to assist with transport problems or to enable some pooling of
facilities, teachers and so on may help overcome this problem. H4 Naturally, the
ideal balance for the peculiarities of each geographical area may prove difficult to
strike. Nonetheless, we believe that increased competition and parental choice,
provided they are matched by improvements in targeting, accountability and
management and information systems, can improve the average quality of school
ing. In any transitional period, safeguards could be built in, if necessary, to reduce
rapid, drastic changes in the rolls of schools. The overriding aim of government
intervention would, nonetheless, remain to be enabling of the individual and, to
that end, choice would be maximised rather than minimised.

The two levels of choice discussed-school level and familyjindividual level
can of course be combined so that, for instance, a family's ability to exit from a
particular school reduces the danger of capture of the school by a group inimical
to the family's interests whilst the openness of each school's structure invites
parental and community involvement. The school should be regarded increasingly
as a resource base for the various activities taking place within it or in connection
with it rather than as a fixed institutional form to be imposed upon all. Within
the state sector, responsibility for allocation of funds should be moved as far
downstream as possible.

Rigidities in the system of funding, of staffing and so forth should be
minimised. The present national fixed pay scales for teachers not only reduce
incentives for good teachers but also exacerbate skill shortages in teaching. Thus,
for instance, where schools are in competition with industry for those with
mathematics skills, the present system means that schools either lose out or have
to pay more across the board for all teachers, leaving less money for other
purposes. Either way there is a significant efficiency cost to school students for a
nominal equity gain for providers. This illustrates how the present centralised
system works against customer interests. Nor does it necessarily work in favour of
providers as its lack of flexibility means that good teachers in shortage subjects
tend to be forced out of the classroom to obtain higher pay scales whilst poor or
lazy teachers are cross-subsidised by their better or harder working colleagues.
Management and incentive structures should be clarified and developed for
teachers. Those with the role of safeguarding the interests of customers should be
separated organisationally from those with a provision or p'tovider role. Inspection
activities should be removed from the control of managers on whose work their
findings could be felt to reflect unfavourably upon and thus who could be
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tempted to withhold funds, suppress findings, discourage the free flow of infor
mation and so forth. These measures will improve accountability within the
schooling system.

The current age of compulsory education is probably sufficient to guard against
individuals or parents making an irremediable mistake by withdrawing from full
time education too early. It is unlikely to have any significant equity effects,
however and, in fuelling educational inflation, may exacerbate inequities.85 Hence
there is no case for raising the compulsory school leaving age in a misguided
attempt to improve equality 'at a stroke' or to celebrate increased school retention
rates at forms 6 and 7 as a good thing in themselves. Recent reviews in New
Zealand and Australia have put forward post-compulsory schooling as the period
in which students are prepared for the wider world. 86 This withholds such
preparation from early leavers (who may include some of those most in need of
guidance) or compels them to postpone engagement with the wider world in
order to be prepared for it! If such carrots or educational inflation are necessitating
students to stay longer at school, and the consequent pressure of bored senior
form students leads to a reduction in the quality or coverage of senior form
teaching, then the result will be of disbenefit to all, as well as to the economy.
The productivity of schooling will have been reduced as has happened in the
US. 87 Benefits will only flow from increased retention rates when those staying On
have positive reasons for doing so: achievable through sufficiently responsive and
diverse post-compulsory provisions. Central prescription may simply increase the
costs arising from educational inflation and trial by ordeal.

The net effect of the above suggestion should also deal with culprit (iv) for the
ills of secondary education: the quality and commitment of staff and/or resources
being insufficient. A more flexible system with better informed customers will
provide greater room for providers to develop their skills and quality of provision
and move out from behind the defensive barriers of rights established under the
present system. Accountability will become greater. Concern with corporate cul
ture and means of drawing more fully on employees' abilities has been developed
in industry and may be applicable to schools. Technological developments in
knowledge transmission and information storage potentially offer significant
breakthroughs in education, if those with professional educational expertise are
given the positive incentives to use them.88 A heavy economic price may be paid
by those countries which are slowest to seize such opportunities.

Conclusions
To summarise, state support of secondary education should be implemented so

as to:
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focus on the long term benefits of education through the core curricu
lum and minimum standards, without specifying how these standards
are to be achieved;
maximise information flows;
maximise user choice both at the level of the school and of the family,
but not in respect of the core curriculum and minimum standards,
where public funds are at stake;
target funding;
minimise disabling interventions, and bureaucracy and barriers to exit
from the present state system;
greatly increase flexibility of movement between schools, tertiary edu
cation and work;
create incentives for teachers;
improve inspection and accountability.
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