
Introduction 

Mark Bray 

This book is one of the products of a Commonwealth Secretariat projec t 
which wa s launche d i n 1989 . I t i s a  companio n t o a  slimme r volum e 
which wa s publishe d simultaneousl y an d i s entitle d Making  Small 
Practical: The Organisation  and Management  of  Ministries of  Education 
in Small States.  Th e companio n book i s structured by topic rather tha n 
by country , an d i t ha s a  slightl y differen t targe t audience . However , 
both book s dra w o n a  commo n bod y o f sourc e material . 

The project's original intention was only to produce the companio n 
work. It was subsequently decide d tha t th e studie s presented her e wer e 
of considerabl e interest , an d tha t i t woul d therefor e b e valuabl e t o 
prepare thi s secon d volume . Th e boo k contain s a  uniqu e bod y o f 
material, whic h o n th e on e han d provide d muc h inpu t fo r th e com -
panion work an d o n th e othe r han d permit s considerabl e amplificatio n 
of th e slimme r volume . 

When preparin g thi s book , th e edito r an d th e Commonwealt h 
Secretariat ha d tw o main readership s i n mind . Th e first  overlap s wit h 
that intende d fo r th e companio n book , namel y senio r manager s an d 
trainers servin g educationa l system s i n smal l states . I t wa s fel t tha t 
these two groups would welcome the more detaile d presentatio n i n this 
volume a s supplementar y materia l fo r thei r work . Fro m th e countr y 
studies reader s ca n gai n a  deepe r understandin g o f th e specifi c 
organisational an d manageria l framework s o f a  range o f smal l states . 

A secon d audienc e i s th e academi c communit y concerne d wit h 
education an d wit h publi c administratio n i n smal l states . Durin g th e 
1980s a  considerabl e literatur e bega n t o emerg e i n bot h fields . Th e 
literature o n educatio n analyse d th e ways in which provisio n o f educa -
tion in small states differed fro m tha t in larger states , stressing both th e 
special advantages gained by small states and the special constraints that 
they face . I t focuse d o n al l level s an d type s o f education , notin g th e 
diversity o f smal l state s bu t als o identifyin g commonalitie s i n th e way s 
that smal l state s approac h th e issue s tha t confron t them . 

The literature o n public administration ha d a  similar focus . I t was 
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mainly concerne d wit h th e exten t t o whic h smal l state s ha d inherite d 
models of administration which were originally designed for larger states 
and whic h wer e o f questionabl e appropriatenes s i n smal l states . 
Especially durin g th e 1980s , specialist s i n publi c administratio n bega n 
to searc h fo r alternativ e model s t o mee t small-stat e need s mor e 
effectively. Althoug h th e presen t boo k focuse s onl y o n ministrie s o f 
education, i t ha s considerabl e relevanc e t o th e broade r field  o f publi c 
administration. 

This Introduction has six main sections, beginning with informatio n 
on definition s an d th e content s o f th e book . Thi s i s followe d b y a n 
account o f othe r Commonwealt h Secretaria t initiative s o n education i n 
small states . Th e thir d sectio n move s to the literatur e o n educatio n i n 
small states, highlighting its growth and principal thrusts, and indicatin g 
the way s i n whic h thi s boo k contribute s t o th e literature . Th e fourt h 
section presents a parallel account of the literature on public administra-
tion in small states. Fifthly , a  comment i s made on the applicability and 
limitations o f th e work ; an d th e final  sectio n outline s point s o n th e 
structure o f th e book . 

1. Definitions an d Content s 

Among th e first  proble m confrontin g th e architect s o f th e Common -
wealth projec t wa s definitio n o f 'small' , whic h i s o f cours e a  relativ e 
term applicabl e t o man y criteria . Afte r som e discussion , th e projec t 
designers opted t o follow much o f the literature an d take population a s 
the mai n criterion . Smal l state s wer e the n define d a s one s wit h 
populations belo w 1. 5 million . However , i t wa s recognise d tha t othe r 
criteria ar e als o important , includin g geographi c are a an d siz e o f th e 
economy. I t was also recognised tha t th e cut-of f poin t o f 1. 5 millio n i s 
entirely arbitrary , an d tha t i n man y circumstance s i t i s appropriat e t o 
examine issue s alon g a  continuu m o f scale . 

A secon d questio n concerne d definitio n o f th e wor d 'state' . Th e 
architects o f the project wishe d t o avoid th e type of debate undertake n 
by political scientist s (se e e.g . Dommen 1985) , but wishe d nevertheles s 
to include some non-sovereign as well as sovereign states. I t was argued 
that th e issue s confrontin g non-sovereig n state s whic h hav e stron g 
autonomy ar e i n man y way s simila r t o thos e confrontin g sovereig n 
states. 

Within thes e parameters , cas e studie s wer e sough t fro m state s 
displaying a  wide range o f economic , geographic an d cultura l diversity . 
Almost al l the people invited to produce case studies accepted, and th e 
result ha s bee n a  broa d collection . Th e cas e studie s focu s o n som e 
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countries whic h ar e rich , an d other s tha t ar e poor ; som e ar e islan d 
states whil e other s ar e coasta l o r inlan d states ; some ar e single-islan d 
while others ar e multi-island states ; one has a  population below 15,000, 
while anothe r ha s a  populatio n ove r a  million ; and geographically , th e 
studies ar e fro m Africa , Asia , th e Caribbean , Europ e an d th e Sout h 
Pacific. Ye t withi n th e diversit y reader s wil l b e abl e t o discer n 
important commo n threads . 

Another importan t featur e i s tha t th e studie s were al l written o r 
co-authored b y nationals o f the smal l state s concerned . I n mos t cases , 
indeed, th e author s wer e administrator s i n ministrie s o f education , 
dealing o n a  day-to-da y basi s wit h th e issue s tha t the y address . The y 
have therefore bee n able to speak with authenticity and authority. Som e 
chapters were co-authored by academics or others outside the ministries 
concerned. Thi s strateg y was deliberately promote d b y the Common -
wealth Secretaria t i n orde r t o strengthe n th e objectivit y o f descriptio n 
and analysis . 

These ar e th e reason s wh y the materia l wa s earlie r describe d a s 
unique. Neve r befor e ha s suc h materia l bee n produce d i n thi s form ; 
and the comparative element permitte d by collection of these studies in 
one plac e mean s tha t th e whole i s greater tha n th e su m o f it s parts . 

2. Commonwealth Secretaria t Project s i n Small State s 

The Commonwealt h ha s a  natural concer n fo r smal l states . Amon g it s 
50 sovereig n members , 2 8 hav e population s belo w 1. 5 million . Th e 
Commonwealth als o embrace s man y smal l associate d state s an d 
dependencies (Tabl e 0.1) . 

Commonwealth concer n abou t th e particula r problem s face d b y 
small state s wa s first  give n forma l expressio n a t th e 197 7 meetin g o f 
Finance Minister s i n Barbados (George s 1985 , p.1). Havin g noted th e 
special characteristic s o f smal l islan d economies , th e Minister s urge d 
the internationa l communit y t o adop t a  mor e flexible  approac h t o th e 
requirements o f thes e states . Subsequentl y th e Commonwealt h 
Secretariat prepare d a  programm e t o assis t i n overcomin g "th e dis -
advantages o f smal l size , isolation an d scarc e resource s whic h severel y 
limit th e capacit y o f suc h countrie s t o achiev e thei r developmen t 
objectives o r to pursue their nationa l interests in a wider context" . Thi s 
was endorse d b y Commonwealt h Head s o f Governmen t a t thei r 197 9 
meeting i n Lusaka , an d wa s reaffirme d a t thei r 198 1 meetin g i n 
Melbourne. 

Since that time, programmes fo r smal l states have been develope d 
on specifi c issues . On e importan t repor t focused  o n politica l an d eco -
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Table 0.1: Commonwealth  Independent  States,  Associated  States  and 
Dependencies with  Populations below  1.5  Million 

Country/Region 

Africa 
Botswana 
The Gambi a 
Mauritius 
Namibia 
Seychelles 
Swaziland 

Asia 
Brunei Darussala m 
Maldives 

Caribbean 
Antigua &  Barbud a 
Bahamas 
Barbados 
Belize 
Dominica 
Grenada 
Guyana 
St. Kitt s &  Nevi s 
St. Luci a 
St. Vincen t &  Grenadine s 
Trinidad &  Tobag o 

Anguilla 
Bermuda 

Population 
(1988) 

1,164,000 
822,000 

1,048,000 
1,262,000 

67,000 
737,000 

241,000 
200,000 

84,000 
247,000 
255,000 
182,000 
81,000 

102,000 
756,000 
43,000 

143,000 
122,000 

1,241,000 

7,000 
56,000 

Country/Region 

Caribbean (Contd. ) 
British Virgi n Island s 
Cayman Island s 
Montserrat 
Turks &  Caico s Island s 

Europe 
Cyprus 
Malta 

Guernsey 
Jersey 
Gibraltar 
Isle o f Ma n 

South Pacifi c 
Kiribati 
Nauru 
Solomon Island s 
Tonga 
Tuvalu 
Vanuatu 
Western Samo a 

Cook Island s 
Niue 
Tokelau 

Population 
(1988) 

13,000 
20,000 
12,000 
10,000 

686,000 
345,000 

55,000 
82,000 
29,000 
64,000 

67,000 
8,000 

304,000 
101,000 

8,000 
151,000 
168,000 

20,000 
3,000 
2,000 

nomic vulnerability (George s 1985) . Th e specifi c need s o f smal l state s 
have also been addressed by the Management Development Programm e 
(e.g. Commonwealth Secretaria t 1989a) . 

The small-stat e activitie s o f th e Commonwealt h Secretariat' s 
Education Programm e bega n i n 1983 . I n tha t yea r th e organisatio n 
commissioned Coli n Brock of the University of Hull (UK) to undertak e 
a survey of education in the small member states of the Commonwealth . 
Brock ha d previousl y worke d i n th e Caribbean , an d hi s existin g 
publications include d tw o semina l article s o n smal l countrie s (Broc k 
1980, 1983) . Th e finding s o f th e commissione d surve y were publishe d 
in a  repor t entitle d Scale,  Isolation  and  Dependence:  Educational 
Development in  Island  Developing  and  Other  Specially  Disadvantaged 
States (Broc k 1984) . 

The next step for th e Commonwealth Secretaria t was organisation 
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of a  pan-Commonwealt h meetin g o n smal l states , held i n Mauritiu s i n 
1985. Th e meetin g brough t togethe r participant s fro m smal l state s i n 
the Caribbean , Europe, the South Pacific, Africa an d the Indian Ocean , 
and was the first  event of its kind. Despit e the wide diversity of culture s 
and economie s i n the countrie s represented , th e meeting demonstrate d 
that smal l size was a  determinant o f common feature s i n the educatio n 
systems (Commonwealt h Secretaria t 1986) . On e outpu t o f th e projec t 
was a  book edite d b y Kazim Bacchu s and Coli n Brock (1987) , entitled 
The Challenge  of Scale. 

Since th e 198 5 conference , th e Commonwealt h Secretaria t ha s 
proceeded wit h mor e specialise d projects . A  198 7 meetin g i n Fij i 
focused o n th e supply , trainin g an d professiona l suppor t o f educationa l 
personnel i n multi-islan d situation s (Commonwealt h Secretaria t 1987) , 
and a  198 8 meeting i n St . Luci a focuse d o n post-secondar y college s i n 
small state s (Commonwealt h Secretaria t 1988) . Th e Secretaria t als o 
commissioned wor k o n trainin g o f multi-functiona l administrator s 
(Farrugia &  Attar d 1989) . Th e projec t o n th e organisatio n an d 
management o f ministrie s o f educatio n i n smal l state s was launched i n 
Malta i n 198 9 (Commonwealt h Secretaria t 1989b) . 

In parallel with these activities, the Commonwealth Secretaria t ha s 
built u p training and consultanc y expertis e o n small-state issues . I n th e 
specific field  o f education , the Secretaria t i s keen t o promote exchang e 
of personne l an d experience s betwee n officer s fro m th e ministrie s o f 
education o f smal l states . Effort s ar e als o bein g mad e t o develo p 
expertise withi n th e Universitie s o f Malta , th e Sout h Pacific , an d th e 
West Indies, and the Secretariat has arranged collaboration with Unesco 
and severa l othe r organisations . 

3. The Literature o n Education i n Smal l State s 

(a) Development  of  the  Literature 

Study o f th e educatio n system s o f smal l state s lagge d behin d stud y o f 
economics and politics. On e doctora l thesis on the topic was presented 
in 197 2 by Harrigan. Th e autho r i s a  citizen o f the U S Virgi n Islands , 
and the bulk o f his thesis focused o n tha t territory . However , Harriga n 
also mad e som e genera l points . On e wa s th e suggestio n (pp.2-3 ) tha t 
small states : 

have the potentia l t o evolve a  distinctive identit y by recognition o f 
their limitations, a reordering of their priorities and a restructuring 
and redesignin g o f thei r institutions . 
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Harrigan thu s charted a n important conceptua l path fo r futur e studies . 
Perhaps surprisingly , Harrigan' s wor k wa s no t followe d u p wit h 

further studie s unti l th e 1980s . A s note d above , muc h o f th e semina l 
work was undertaken b y Brock and by the Commonwealth Secretariat , 
working both separatel y an d together . 

During th e sam e period , awarenes s o f th e specifi c need s o f smal l 
states increased within Unesco. Th e Caribbean Network o f Education -
al Innovatio n fo r Developmen t (CARNEID) , whic h containe d a  larg e 
number o f smal l states , wa s establishe d i n 198 1 (Bersteche r 1988) . 
Three year s late r Unesc o opene d a n office i n Western Samo a t o serv e 
the state s o f th e Sout h Pacific , th e majorit y o f whic h wer e smal l 
(Higginson 1987 , p.140). I n 198 6 Unesco headquarter s commissione d 
a manuscrip t o n educationa l plannin g i n smal l countrie s (Bra y 1987) , 
which wa s republishe d i n revise d for m i n 1991 . Also , i n 199 0 smal l 
states were the focu s o f a  round tabl e sponsored jointly by Unesco an d 
the Commonwealt h Secretaria t a t a n internationa l congres s i n Mexic o 
on the plannin g and managemen t o f educational developmen t (Unesc o 
1990, pp.27-9). 

In parallel , a n increasin g amount o f work was being conducted b y 
scholars i n variou s universities . Bennel l &  Oxenha m (1983) , fo r 
example, prepared a  paper o n skill s and qualification s fo r smal l states ; 
in additio n t o th e wor k alread y mentioned , Broc k an d colleague s 
prepared severa l paper s o n a  wid e rang e o f aspect s (e.g . Broc k & 
Parker 1985 ; Brock & Smawfield 1988 ; Brock 1988a , 1988b); the British 
Comparative & International Education Society organised a  mini confe-
rence on the topic at the end of 1984 (Brock 1985) ; Bray and colleague s 
prepared paper s o n Montserrat , Maca u an d Brune i Darussala m (Bra y 
& Fergu s 1986 ; Bray &  Hui 1989 ; Attwood &  Bray 1989) ; Atchoarena 
(1985,1988a, 1988b) prepared a doctoral dissertation and various papers 
on th e Caribbean ; an d Smawfiel d (1988 ) an d Smit h (1988 ) wrot e 
doctoral these s viewin g th e Britis h Virgi n Island s an d th e Falklan d 
Islands i n th e contex t o f th e small-state s literature . 

Education i n smal l state s was also a  focus i n severa l conferences . 
Special panel s wer e organise d a t th e 199 0 and 199 1 conferences o f th e 
Comparative &  Internationa l Educatio n Societ y in the USA , an d a  ful l 
conference o n educatio n i n smal l system s wa s organise d b y th e Uni -
versity o f Londo n Institut e o f Educatio n i n 1990 . 

(b) The  Contributions  of  this  Book 

The abov e accoun t show s tha t i n recen t year s th e field  ha s gathere d 
considerable momentum , t o whic h th e studie s presente d her e ad d a 
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significant element . Althoug h the y are presented fro m th e perspectiv e 
of a  specialise d sub-field , the y als o hav e broade r implications . The y 
confirm som e points in the existing literature, but add details and depth . 
While i t i s impossible her e t o dra w ou t al l aspects , i t i s a t leas t usefu l 
to highligh t a  few . 

One are a o f contributio n i s to comprehension o f the processe s of 
educational plannin g in smal l states . Thi s was a  specific focu s o f wor k 
by Atchoaren a (1989 , 1990) , Bra y (1987 , 1990b , 1991 ) an d Packe r 
(1990), an d ha s als o bee n touche d o n b y othe r authors . Th e studie s 
presented here stress the constraints imposed by small size on operating 
full, specialise d plannin g units . Th e ministrie s i n Kiribati , Dominic a 
and Jerse y d o no t hav e specialise d plannin g unit s a t all,  instea d 
requiring plannin g t o b e carrie d ou t a s a  collectiv e functio n b y a  tea m 
of senio r staff . Th e othe r state s d o hav e plannin g units , bu t the y ar e 
in al l case s smal l an d restricte d i n scope . 

Likewise, i t i s difficul t fo r th e ministrie s t o undertake th e relate d 
tasks of research and evaluation. A s noted in the chapte r o n Dominica , 
although policy-maker s ca n lear n fro m researc h i n othe r countries , 
foreign studie s are often a  poor substitute for local ones. The Botswana, 
Brunei Darussala m an d Guyan a chapter s highligh t th e valu e o f a  loca l 
university, and the ministry in Barbados benefit s fro m th e local campu s 
of th e Universit y o f th e Wes t Indies . However , th e othe r countrie s 
examined i n this book hav e neither universitie s no r regiona l campuses . 

A related poin t may be made about curriculum development . Th e 
chapters presented her e indicate tha t som e formal machiner y exists fo r 
curriculum developmen t in every state except Jersey; but in several cases 
that machiner y i s ver y limited . I n Montserrat , fo r example , th e 
curriculum development uni t consists of just one person; and in Kiribat i 
the uni t ha s onl y fou r people . Othe r ministrie s hav e large r units , bu t 
then encounte r majo r problem s o f cost , recruitment , an d balanc e o f 
personnel withi n th e organisatio n a s a  whole. I t i s particularl y wort h 
noting the situation in The Gambia , where the ministry did have a large 
curriculum uni t but was advised to cut it down and to deploy curriculum 
developers a s genera l manager s rathe r tha n specialists . 

Allied to thi s point i s another abou t textbooks . Severa l authors in 
the broade r literatur e hav e pointe d ou t tha t smal l state s lac k bot h th e 
personnel t o produc e book s an d th e economie s o f scal e necessar y t o 
justify large-scale production (e.g . Conroy 1982 , p.59; Bray & Hui 1989, 
p.139; Fergus 1991 , p.10). Thi s feature wa s also noted i n several of th e 
case studies . Fo r example , th e chapter s o n Dominica , Guyan a an d 
Montserrat indicate d that , particularl y a t th e secondar y level , thei r 
education systems are dependent o n books developed for the Caribbea n 
as a  whol e o r fo r othe r part s o f th e world . However , th e Solomo n 
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Islands chapte r show s tha t muc h ca n stil l b e don e whe n ministr y per -
sonnel set their mind s to it. Durin g the 1980s major stride s were mad e 
in developmen t o f material s fo r Solomo n Island s schools . 

Another featur e concern s the internationa l aspect s o f educationa l 
provision. Fo r example , man y chapter s highligh t th e rol e i n educatio n 
of both regiona l an d broade r internationa l bodies . The y point ou t tha t 
these bodies provide access to skills and services which would otherwis e 
be lacking , but tha t the y als o impose constraint s o n flexibilit y an d ca n 
make seriou s manpowe r demands . I n thes e observation s th e countr y 
studies substantiat e man y remark s i n th e existin g literatur e (e.g . 
Taufe'ulungaki 1987 ; Higginson 1987 ; Brock 1988b ; Jones 1989) . 

The chapter s als o highligh t th e rol e o f internationa l ai d fo r smal l 
states. Man y authors in the existing literature (e.g . UNCTAD Secretar -
iat 1985 ; Connell 1986 ; Goodridge & Peters 1987 ) have pointed ou t tha t 
in genera l smal l state s receiv e highe r pe r capit a allocation s o f foreig n 
aid tha n d o large r states . Severa l chapter s discus s th e advantage s an d 
disadvantages of this situation, noting that aid can be of great assistance , 
but als o tha t i t ca n creat e seriou s distortions . 

A furthe r aspec t concern s arrangemen t fo r examinations . Broc k 
& Smawfiel d (1988 , p.229 ) highligh t th e pressure s o n smal l state s t o 
secure accreditatio n whic h i s recognise d i n th e wide r world . Th e 
countries covere d i n thi s boo k indicat e diversit y i n th e way s tha t the y 
may d o this . Barbados , Dominica , Guyan a an d Montserra t ar e mem -
bers o f th e Caribbea n Examination s Council ; Jerse y i s largel y tie d t o 
UK examinations ; Solomo n Island s i s a  membe r o f th e Sout h Pacifi c 
Board fo r Educationa l Assessment ; Th e Gambi a i s a  membe r o f th e 
West Africa n Examination s Council ; an d bot h Seychelle s an d Brune i 
Darussalam us e th e Universit y o f Cambridg e Loca l Examination s 
Syndicate. Thi s i s a n instructiv e arra y o f strategie s fo r dealin g wit h a 
common problem . 

Finally, i t i s worth quotin g Broc k (1988b , p.312) , who conclude d 
one o f hi s papers wit h th e observatio n that : 

Whatever th e eventua l answer s t o th e problem s o f educationa l 
provision i n smal l state s migh t be , the y wil l th e mor e likel y b e 
found i f ther e i s muc h mor e researc h bot h int o particula r an d 
general issues in this field.  Thi s means more in-depth case-studie s 
of individua l system s a s well a s more comparativ e analysi s acros s 
the numerou s rang e o f smal l states . 

It i s i n suc h a  spiri t tha t thi s boo k ha s bee n produced . I t i s perhap s 
especially valuabl e becaus e i t ha s develope d fro m th e smal l state s 
themselves rathe r tha n fro m larg e states . 
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4. The Literature o n Public Administration i n Small  State s 

(a) Development of  the  Literature 

The literatur e o n publi c administratio n i n smal l state s first  bega n t o 
develop earlie r tha n tha t o n education , i n the mid-1960s . Thi s was th e 
period i n whic h significan t number s o f smal l state s bega n t o achiev e 
sovereignty, and questions were raised about the role and voting powers 
of suc h state s i n th e Unite d Nations . Variou s branche s o f th e Unite d 
Nations undertoo k specialis t studie s o f smal l states , on e o f whic h 
included specifi c focus o n public administration (Rapopor t e t al . 1971). 

However, thi s particula r episod e o f interes t i n smal l state s withi n 
the United Nations was not longlasting . N o action was taken to modif y 
voting rights , an d concer n abou t th e specia l developmen t issue s 
confronting smal l state s graduall y subsided . A  fe w importan t publica -
tions o n th e administratio n o f smal l state s di d appea r i n th e academi c 
world durin g th e 1970 s (e.g . Jacob s 1975 ; Jones 1976 ; Murra y 1977) , 
but i t wa s no t unti l th e 1980 s tha t th e literatur e bega n t o develo p i n a 
substantial way . 

Much o f th e semina l wor k o f th e 1980 s appeare d i n th e journa l 
Public Administration and  Development.  I t began with a  general articl e 
by Murray (1981) , which forme d th e basis for a  series o f more specifi c 
case studies . Hop e (1983 ) an d Kersel l (1987 , 1988 , 1989 , 1990) wrot e 
about th e Commonwealt h Caribbean , an d other s focuse d o n Niu e 
(Thynne 1981) , St . Helen a (Gillet t 1983) , Tuvalu (Tisdel l &  Fairbair n 
1983) an d Fij i (Bake r 1990) . 

Other works which deserve specific mention are Allan (1980) which 
focused o n bot h th e Pacifi c an d India n Oceans , Barret t (1986 ) whic h 
concentrated o n the Caribbean , an d Gha i (1990 ) whic h was principall y 
concerned wit h th e Sout h Pacific . Also , a  198 5 pape r b y Murra y 
extended hi s 198 1 work wit h particula r referenc e t o th e Sout h Pacific . 

(b) The  Contributions  of  this  Book 

Perhaps th e stronges t poin t t o emerg e fro m thi s boo k i s tha t despit e 
the increase d awarenes s o f th e nee d t o adap t conventiona l model s o f 
public administratio n t o smal l states , man y bureaucracie s stil l hav e a 
long wa y t o go . Severa l cas e studie s portra y administrativ e structure s 
which ar e clums y an d inefficient , an d whic h ar e undul y constraine d b y 
inherited tradition s and models. O f course traditions cannot and should 
not b e jettisone d overnight . Bu t ther e i s clearl y a  nee d fo r mor e 
flexibility an d imaginatio n i n a t leas t som e o f th e bureaucracie s des -



10 Introduction 

cribed here. O n the other hand , and more positively, there is also some 
evidence of adaptation from whic h others can learn. I n this respect, th e 
book extend s th e wor k o f Murra y (1981 , 1985 ) an d others . I t i s 
instructive, fo r example , t o se e th e way s tha t som e ministrie s grou p 
functions a t bot h macr o an d micr o levels . A t th e macr o level , mos t 
multi-faceted ministrie s grou p educatio n wit h suc h closely-relate d 
functions a s culture , sports , yout h an d communit y affairs ; bu t som e 
ministries grou p educatio n wit h suc h les s closely-relate d function s a s 
health, posta l service s an d ecclesiastica l affairs . Whe n carefull y 
managed, multi-functiona l groupin g permit s mor e efficien t us e o f 
personnel, an d promote s linkage s between sectors . 

The same principle applies a t the micro level. Almos t al l chapters 
discuss way s i n whic h task s ar e groupe d t o cove r priorit y need s an d 
make best use of available expertise. Man y chapters also highlight ways 
that smal l ministries mak e use o f personnel who are no t actuall y in the 
ministries themselves . Suc h personne l includ e schoo l principal s an d 
teachers, who help for exampl e in curriculum developmen t an d teache r 
appraisal. Thes e perspective s suppor t a n observatio n b y the Common -
wealth Secretaria t (quote d i n Brock 1988b , p.306) that : 

Governments i n small countries may need to encourage a  concep t 
of professional which differs fro m tha t prevailing in large countries. 
In th e latter , professiona l 'standards ' involv e dept h rathe r tha n 
breadth. Bu t smal l states d o not nee d specialize d individual s who 
have a  great dea l of knowledge which is inapplicable t o condition s 
at hom e an d wh o thin k i n term s o f internationa l salar y levels . 
They certainly need th e best; but i n smal l countries th e 'best ' may 
sometimes b e define d i n term s o f flexibility  an d breadt h rathe r 
than depth . 

The cas e studie s als o suppor t th e observation s b y Murray (1981 , 
1985), Richards (1982) and Sutton (1987) that political and bureaucrati c 
roles are likely to be intertwined muc h more closely in small states than 
in larg e ones . Th e Jerse y cas e stud y make s thi s poin t strongly , 
suggesting tha t "smal l stat e politician s kno w -  an d wan t t o kno w -  a 
great dea l abou t th e activities  o f th e bureaucracy" , an d notin g tha t i n 
larger system s bureaucrat s ar e abl e t o buil d stronge r 'protective ' 
procedures whic h creat e som e distanc e betwee n the m an d politicians . 
The Brune i Darussala m an d Maldive s case , studies als o cit e instance s 
of individual s wh o wer e bot h bureaucrat s an d politicians . I n Brune i 
Darussalam th e Ministe r i s also Vice Chancellor o f the University , an d 
in Maldive s th e Directo r o f Educationa l Service s i s als o a  Membe r o f 
Parliament. 
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Another are a i n whic h th e cas e studie s see m t o recommen d a 
departure from conventional doctrines on public administration concerns 
job definition an d recruitment. A s pointed out by Murray (1985 , p.193), 
conventional doctrin e assert s tha t administrator s shoul d begi n b y 
defining needs, should then proceed to define jobs, and only in the third 
step shoul d see k individual s t o fill  those jobs. An y othe r procedure , i t 
is argued , risk s inefficien t an d unbalance d administratio n i n whic h 
individuals ar e give n jobs simpl y becaus e the y ar e availabl e an d hav e 
the necessar y influence . 

However, th e cas e studie s her e stres s th e difficultie s arisin g fro m 
the nee d t o recrui t fro m a  smal l poo l o f expertise . Severa l chapter s 
argue fo r a  mor e flexibl e recruitmen t procedur e i n whic h authoritie s 
identify talente d potentia l recruit s an d the n as k how such people coul d 
be use d t o contribut e t o th e goal s o f th e organisation . Viewe d fro m 
the perspectiv e o f smal l states , definin g job s aroun d th e talent s o f 
specific individual s seem s muc h les s inappropriat e tha n i t migh t see m 
when viewe d fro m th e perspectiv e o f large r states . 

Such procedure s als o have implications fo r th e organisatio n char t 
as a  whole . I n man y smal l states , organisatio n chart s ar e constantl y 
changed to accommodate new individuals. Viewe d from th e perspective 
of conventiona l publi c administratio n doctrine , thi s seem s a  weakness . 
But i f th e chart s ar e bein g adjuste d t o fit  th e changin g pattern s o f 
human resourc e availability , the n i t woul d b e inappropriat e no t t o 
change them . Onc e again , th e ide a o f a  fixed  char t wit h lot s o f boxe s 
into which individual s ar e mad e t o fit  i s a  concep t whic h may  be mor e 
appropriate i n a  larg e stat e tha n a  smal l one . Flexibilit y an d eve n 
frequent chang e o f organisatio n chart s ma y i n som e circumstance s b e 
a strengt h rathe r tha n a  weakness . 

The boo k ha s als o place d considerabl e stres s o n th e manageria l 
strategies neede d i n smal l states . Almos t al l chapter s stres s th e nee d 
for manager s t o take accoun t o f the highly personalised natur e o f smal l 
states in which individual s hav e multiple connections outsid e the work -
place a s well a s within it , an d i n which everyon e seem s t o kno w every-
one else . Thes e aspect s hav e bee n addresse d i n th e existin g literatur e 
(e.g. Richard s 1982 ; Sutto n 1987 ; Farrugi a &  Attar d 1989) , bu t th e 
examples presente d i n thi s boo k exten d an d elaborat e o n previou s 
perceptions. On e aspec t concern s th e differen t strategie s fo r staf f 
appraisal needed in small states, and another concern s the strategies fo r 
dealing with constraine d promotio n hierarchies . 

A furthe r poin t concern s level s o f informalit y an d formality . 
People i n large state s migh t assum e tha t th e interpersona l network s of 
small state s permi t greate r informalit y i n decision-makin g an d othe r 
management. However , severa l cas e studies poin t ou t tha t i n order t o 
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protect themselves from rumour s an d unfair accusation s administrator s 
in small states often hav e to pay more attentio n to rules and regulations, 
and hav e to be see n to 'go by the book' . Thi s may be linke d with wha t 
Lowenthal (1987 , p.38) called the need fo r 'manage d intimacy ' i n smal l 
states. 

As the y g o throug h th e res t o f th e book , reader s wil l doubtles s 
identify furthe r way s i n which th e boo k extend s an d elaborate s o n th e 
existing literature . Spac e constraint s preven t exhaustiv e identificatio n 
here of al l points of contact significance . Instead , this section will close 
with a  quotatio n whic h parallel s th e on e tha t ende d th e sectio n o n 
education i n smal l states . Thi s quotatio n i s from th e literatur e revie w 
prepared b y Schahczenski (1990 , p.79): 

Small developin g states may share unique social , politica l and ad -
ministrative characteristic s tha t ar e a s potentiall y conduciv e fo r 
development a s woul d b e th e adoptio n o f externall y develope d 
modes o f 'modernisation' . Unfortunatel y th e curren t researc h o n 
the administrativ e problem s o f th e smal l developing stat e ha s no t 
provided the kind of comparative research that would be useful fo r 
discovering thes e share d developmenta l possibilities . 

It is hoped tha t the studies presented i n this book will meet a t least par t 
of wha t Schahczensk i ha d i n mind . 

5. Applicability and Limitation s 

Small state s ar e o f cours e a  ver y divers e group . Althoug h fo r thi s 
project populatio n wa s take n a s th e principa l criterio n o f scale , i t wa s 
noted abov e tha t othe r criteri a ar e als o important . Moreover , a  stat e 
which i s smal l o n on e criterio n i s no t necessaril y smal l o n th e others . 
Although al l the states covered i n this book have populations below 1. 5 
million, thei r territoria l area s rang e fro m 10 3 squar e kilometre s i n 
Montserrat t o 581,63 0 squar e kilometre s i n Botswana . Likewise , th e 
size of GNP (1988) ranges from US$43. 5 million in Kiribati to US$4,097 
million i n Brune i Darussalam . 

Readers shoul d als o bear i n mind othe r aspect s o f diversity . Th e 
culture an d history of Malta i s very different fro m tha t o f The Gambia ; 
the geographica l isolatio n o f Seychelle s i s ver y differen t fro m th e 
clustering o f state s i n th e Caribbean ; an d th e multi-islan d archipelag o 
in Solomon Island s presents majo r administrativ e challenge s no t foun d 
in such compac t state s a s Barbados an d Jersey . Al l this diversity mus t 
of course be borne i n mind when attemptin g t o make genera l observa -
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tions. 
A furthe r matte r o f whic h reader s shoul d bewar e whe n makin g 

comparisons i s tha t specifi c term s ma y hav e differen t meaning s i n 
different countries . On e example is the Chief Education Officer (CEO) . 
According t o th e Caribbea n tradition , individua l ministrie s hav e onl y 
one CE O whos e pos t ha s evolve d fro m wha t use d t o b e th e Directo r 
of Education , an d who i s generally considere d th e chie f professiona l i n 
the ministr y (Goodridg e 1985) . I t appear s fro m th e Kiribat i chapte r 
that a  simila r interpretatio n i s vali d there . However , th e ministr y i n 
Botswana ha s fou r CEO s an d on e Chie f Technica l Educatio n Officer . 
It seems that i n Botswana th e term CE O i s used fo r post s which woul d 
elsewhere b e designate d Senio r Educatio n Office r (SEO) . 

Similar comment s appl y t o th e pos t o f Unde r Secretary . I n 
Botswana the title is reserved fo r th e head of the administrative branch , 
and the Under Secretar y in the Ministry o f Education ha s counterpart s 
with simila r title s i n othe r ministrie s i n th e government . I n Solomo n 
Islands, by contrast, the titl e is used i n the ministry of education fo r th e 
two peopl e belo w th e ran k o f Permanen t Secretary . On e o f thes e 
people i s responsibl e fo r th e administratio n wing , bu t th e othe r i s 
responsible fo r th e educatio n wing . 

Nevertheless, commonalitie s ar e als o clearl y evident , bot h i n 
terminology an d i n th e basi c shap e o f bureaucracies . Man y o f thes e 
features aris e fro m th e commo n colonia l heritage , an d th e lesson s t o 
be draw n fro m th e cas e studie s ar e als o generall y applicabl e t o th e 
other Commonwealt h smal l states . 

Moreover, since almost al l states use bureaucratic forms which ar e 
heavily influenced b y Western model s and traditions, to some extent th e 
lessons t o be draw n fro m th e case studies als o have strong applicabilit y 
in non-Commonwealt h smal l states . O f cours e ther e ar e significan t 
differences between , fo r example , Britis h an d Frenc h bureaucrati c 
legacies. Fo r instanc e th e Frenc h colonia l styl e i s generall y charac -
terised a s more centralised , wit h stronge r emphasi s o n standardisatio n 
between territorie s (Harri s 1990 , p.55) . However , i t seem s likel y tha t 
comparison o f the type s o f problem s face d b y educational administrat -
ors i n ex-British an d ex-Frenc h colonie s would revea l more similaritie s 
than differences . 

A relate d poin t concern s ministr y functions . Althoug h thi s boo k 
is solely concerned wit h ministrie s o f education, i t seems probabl e tha t 
many o f it s lessons ar e applicabl e t o othe r ministries . Taylor' s (1990 ) 
article o n th e administratio n o f healt h i n th e smal l state s o f th e Sout h 
Pacific show s considerabl e overla p wit h th e type s o f concer n raise d 
here; an d man y point s o f contac t ma y b e identifie d wit h th e broadly -
-focused wor k o f Murray (1981 , 1985) . I n al l small ministrie s the basi c 
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basic question s includ e way s t o grou p function s t o mak e bes t us e o f 
scarce talents, ways to train officers fo r multi-functiona l roles , strategies 
for effectiv e managemen t i n a  highly personalised society , etc. . 

However, i t mus t als o b e recognise d tha t i n mos t countrie s 
Education i s among the larges t ministries . Becaus e o f this , the impac t 
of smal l scal e documente d an d analyse d her e i s no t a s extrem e a s i n 
other ministries . I t woul d b e highl y desirabl e t o conduc t a  simila r 
survey of the smaller ministries in the countries presented here. Perhaps 
the pai r o f book s prepare d unde r th e Commonwealt h projec t ca n ac t 
as a model and inspiration both for a n investigation o f this kind and fo r 
a comparativ e surve y i n non-Commonwealt h states . 

6. Structure o f the Boo k 

The 1 4 country studie s i n the book coul d hav e been presente d i n man y 
different orders . Fo r instanc e the y coul d hav e bee n presente d mos t 
simply i n alphabetica l order . Alternatively , the y coul d hav e bee n 
presented i n ascending order o f population size , of area or of GNP. O r 
thirdly, they could hav e been groupe d b y their geographica l locatio n i n 
the world . 

After som e consideration , th e las t o f these was chosen. I t ha s the 
merit of permitting some countries with common culture s and historica l 
circumstances t o be presente d a s a  group. Thi s i s most obviou s in th e 
Caribbean, thoug h als o applie s i n som e degre e t o th e othe r groupings . 
However, fo r th e sak e o f neutrality the alphabe t was stil l used, first  fo r 
the listin g o f geographi c region s an d the n fo r th e presentatio n o f 
countries withi n eac h region . 

Yet eve n thi s se t o f grouping s fail s t o captur e som e point s o f 
commonality. Fo r instanc e Seychelle s i s situated i n the India n Ocean , 
and i n geograph y perhap s ha s mor e i n commo n wit h Maldive s tha n 
with Botswan a an d Th e Gambia . Also , th e circumstance s face d b y 
Montserrat an d Seychelles , which ar e amon g the smalles t o f th e small , 
are qualitativel y rather differen t fro m Guyan a an d Botswana which ar e 
much larger . Thes e point s emphasis e tha t n o grouping i s perfect, an d 
readers shoul d bea r suc h consideration s i n min d whe n goin g throug h 
the chapters . 

Finally, i t i s perhap s necessar y t o explai n on e o f th e grou p o f 
statistical indicators which precedes each case study, namely the Human 
Development Index . Althoug h th e inde x i s increasingl y use d t o 
supplement suc h conventiona l one s a s pe r capit a GNP , i t may  no t b e 
familiar t o al l readers . Th e inde x is based o n averag e lif e expectancy , 
adult literacy , an d th e powe r t o bu y commoditie s fo r satisfyin g basi c 
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needs. Th e inde x seek s t o avoi d th e problem s o f GN P figures , whic h 
do not adequatel y accoun t fo r eithe r nationa l differences  i n purchasin g 
power o r th e distortin g effect s o f officia l exchang e rates . Th e inde x 
places countrie s o n a  scal e o f zer o (wors t off ) t o on e (bes t off) . Fo r 
more detaile d explanatio n o f the construction an d interpretation o f th e 
index, reader s ar e referre d t o UND P (1990 , pp.13-15). 
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