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The purpose of this thesiz is to provide educational
policymakers at the local, provincial or state levels, as well

as other stake—holding audiences, with an analysis/of issues
which impact uhon value questions that have arisén infschool

district reorganization proposals, studies -and p01101es in

North America In general, however, special attention is pa1d

to studies which focus on British Columbia.

This paper examines three values—-equality, efficiency and
diversity--which have reflected in the past, vandfcontinue*ta
reflect, the - major organiz1ng values in 7the design and

structure of school systems in North America. It apbears that

a longstanding and widely accepted assumption of researchers

and policy-makers is that the values of equality; efficiency

and divers1ty are competing Values in the sense that any plan

to increase the emphasis on one of the values will necessarily

detract from one or both of the others. This study argues that
these values are not~heeessarily competing values,- but, rather,
coexisting values which may sometimes be mutually sustaining
and which ought to be emphasized concurrently in‘the design and

organization of school districts.

This study examines the differential emphases assigned to
the three values--equality, efficiency and diver81ty--1n the
history of school district reorganization in B.C. ' between 1925

and the present. Additionally, the paper explores the current

-

literature on school district reorganization, focusing on each
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of the three value areas. Then, drawing upon the:%?terature on-——

school finance, schoo1 effectiveness and Qrgania&hionaiichangeT44447

K3
this study explores the 11nkages between the values equality,

efficiency “and dlver51ty F1nally, the paper offers

suggéstions to the Brltlsﬁ Columbia Ministry of Education and
to local shcool boards concerning possible policy options which

maximize all three values 51multaneously, or which increase the

‘fempha51s on one or two of the values without damaging the

status quo with regard to one or both of the others.
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The proper'ogfiing‘today of sociology is the illum;ssmg,_w

ination of opinion. Having its point of departure 'in

the opinion of the human beings who make,np,the_sociss;sssvsssssi

ety, it is its task to return to opinion, clarified
and deepened hy dispassionate study and systematic
reflection....Like the philosophes (of the enlight-
enment ) sociologists will be the commentators and the
illuminators of the current scene. .  They have a
theory that has assimilated the best in the ideas in
the enlightenment and strengthened it by progress. in
a great variety of disciplines cultivated since the
eighteenth century. Some sociologists might feel
that this definition of the call*ng of sociology is

-one that undoes the progress ol the subject. On the

contrary, it shows the right direction for a subject
that is at once a science, a moral discipline and a

-body of opinion. , .
~-E. Shils, "The Calling of Sociology"

in T. Parsons et _al., Theories of Society.

Jonathan Sher's (1977) _ Edgoation In Rural America: A

-« .

Reassessment of ConéentionaI-W1sdom points out that ''the most

successfullv implemented educational policy of the past fifty

rsears has been the eoﬂsoiidation~o{ -rural sehoo}s‘and schoolj

‘districts"‘(p.‘43). . The search for the ideal school district

has resulted in the creation o° fewer and larger school-

districts in a host of jurisdictions in Canada and the U.S..

The amalgamztion of school districts has long been deemed a

panacea . to correct inequalities and -inefficiencies,

particularly economic ineffic1er <5, and to rid communities of
“"the dull parochialism and attenuated totalitarianism that
‘{characterize) public educatiOﬂ.“ (Lieberman, 1960, p. 34).
Since the early 1930's, British Columbia, like so many

other provinces and states, has implemehted policies on school

district organization (and reorganization) which have produced,

~



overall, school districts whicnfa}é iéfgé;iiawarea'ﬁﬁd*éfﬁdéﬁf""4

'populatioh and fewer in number. Figure 1*1_‘sﬁ0ws 8 net
decfease, over pheAforty yeaf period,V1931—1971, infthe'number
of school districts in British Columbia, from an all-time high
in 1931 of 830 districts, to 77 districts in 1971. At present

(1985), British Columbia has 75 school districts.

’It_could be argued that policy-makers in Britistholumbia,;,m

as elsewhere, who have for forty-and-more years favoured the
creation of fewer and 1larger school districts, have fallen

victim to one of the more salient fallacies of educational

e

policy-making outlined by Kerr (1976): the "Blinder-View Fal-

lacy". This féllacy likens policy-makers who limit their field
of vision by éoncentrating on one Or a small pumber of goals to

the exclusion of all others, to dray horqes w1th bllnderv on to

"prevent them from seeing anything that mlght divert their 2ir . 7

attention from seeing directly where they are supposed to be
headed" (Kerr, 1976, p. 201).

It might also be argued that the question of sggcol dist-

- -

rict organization is never really a closed one because, as Rob-

inson (1970) points out:

el

changing political, .economic, social and educational -

forces operating in society give rise to a continuing
need for school district reorganization. What may be
an effective and an efficient school district unit
today can be made into an ine¥fective and inefficient
unit through a change of forces operating in society
(p 3). ° -

Llnklng Kerr's conception. of .the '"Blinder-View Fallacy"
and Robinson's observation that the qdestion of school district

reorganization is never definitively answe-ed over the long
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term, with a recent policy proposal-of theBritishColumbia

~Ministry of Education, lends further justification to the

choice of‘ topic 'in this analysis. As Coleman  and ;LARoque
(1984) note:

the most recent commission in British Columbia, the
Sager Commission, was appointed in Spring, 1983, but
was dissolved before reporting: it was investigating
(school district size and operating costs) as an as-
pect of the restraint program in the province. Thus,

the recent policy proposal regarding a.further,rOUndferfﬁw—éa;f

of school district amalgamations can be considered a

ggad%tional response on the part . of government (p.

ThqﬁdeCisiong Fo implement consolidation policies have al-
ways reflected polifical choices, even if séme of the arguments
for "bigger is better and cheaper" weré, as Sher (1977)'A;£es,
7”c10aked}in scientific rationality" (p. 77). As Knorr (1977),
Weiss (1977), Rein (1976), Guba and Lincoln (1981) ahd others

have pointed out, in discussioins on the policy-making process,

the rdie of basic values 7ihiwfhé£ proéess isr'téb fréduéﬁZIy_,,

overlooked. Weiss has called for the recognition on the parts
of both researchers and policy-makers that 'all choices of

emphaéis,..are governed by some set of values' (p. 3).

THE'QUESTION: ARE EQUALITY, EFFICIENCY AND DIVERSITY COMPETING

VALUES, OR, COEXISTING, AND SOMETIMES _MUTUALLY-SUSTAINING

VALUES?
That three values -- equality, efficiency and diversity -

have reflected in the past, and continue to reflect, the major

organizing values in the design and structure of school systems
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is evident in the-works of James (1980T77Béﬁ§65”(1978)+vGarms;wwffWWW
Guthrie and Pierce (1978); Brown (1968); and RideouLfil98Ql+44%444;

While these analysts may use terms other than ‘'equality,

.efficiency, and diversity," the basic values are very similar.
James .uses the' terms, '"equity, efficienc& éndJ lipﬁrty (p.
xiii)'"; Benson, 'equity, éfficiency and choice (ﬁfi 219)";
Garms, Guthrie and Pierce, ”équality, efficiency, apdrl;pert§:

.

(p. 18)"; Brown, "equity, prudence and diversity (p. 1);" and
Rideout, "equality, efficiency and liberty" (p. 42).

A _long-standing and_ widely 'accepted vassump%ion of
reséarchers and bolicy—makers with regdrd;tb value questions in
school disﬁrict reorganization proposals and pblicies is that
these three valueslaré competing vglues in the sense that any

plan to increase the emphasis on one of the values will

necessarily detract from one or both of the others. An

analysis of the history of school district reorganization
proposals and poiicies in British Columbia (Chapter 2)
demonstrates that the search for the ideal school district has:
frequently bkeen governed by the assumption  that equality,
efficiency'and diversity are necessarily competing values. As
"Brown (1968) has conceived it (Figure 1—2) each of these three
values occupies ﬁ space in which each touches the other. As it
stands, the figure gives equal emphasis to each 6f the three
values. Additional emphasis can be given to any one or two of
the value areas, but only at the expense of one or both of the
others. According to Brown (1968), different jurisdictions,

provinces or states, may choose to assign different emphases to



- FIGURE1-2

BROWN'S {1968) CONCEPTION OF THREE COMPETING VALUES

SOURCE:

IN THE STRUCTURE O‘F/SQ{OOL DISTRICT SYSTEMS

EQUITY

DIVERSITY

Alan Brown, Changing School Districts In Canada. Toronto:

Ontario Institute For Studies In Education, 1968




7

[\

each of these three value areas éﬁd'fhééémé@ﬁhasésmmayfchangeWWWWf

over time. o 7 - - o

The assumptionszhat équality,AeffiCiency_and diversfty are
necessarily competing values is questionable since it is
difficuit to argue that any o.e values is‘more importaﬁt than
.ahy»or both of the otbers.: Each and all -of the vaiues are
éritical in the de%}gn ahd structuré of S°h°91,,di?t??9?§;i,,ﬂ4,
- Equality criteria a;é essential becaﬁse "schdbling is an ..
important commodity, and‘(since) the returns to investments in
schooling are : significant both for society and; for
individuals," thig commodity must bé distributed in gnfair and
egual manner (Geske, 1983,vﬁﬁr84).  Ef§ic£éncy'cfitéria.are
important since it must be assumed thatiﬁny givén jurisdiction

-has a 1limited - amount of scarce real TrTesources to spend on

education and governments, at all levels, are morally bound to .

maximize goal attainment while spending tax doliars prudently;
Diversity crit;ria, whiéh ,sﬁbsume the notionsv gf citizen
- participation and local control are crﬁcial‘\\becausef)
communities, 1like students, differ méfkedly and localrschool’
systems require sufficient autonomy to adapt programs and
services to the needS'%nd preferences of the residents in the
communities they serve. | |
Becausghof the tremendous importance of each and all of
these basic values, it will be argued in thié thesis that these
“values are not necessarily competing valﬁes, but, rather,

coexisting values which may sometimes be mutually-sustaining

and which ought to be emphasized concurrently in the
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development and organisationoftheideal;schooIdistgict:ivThev
Qideal‘school_district'wouid therefore be one,which;OffeLsghighfgs;gf
quality services to all students withira maximum degree of
economic . efficiency and ‘Which ‘possesses a high level of
diversity in programs and practices.

Thus, the optimalvpolicy options for school districtffeor-‘

“ganization schemes are those in which increased 1levels of

. e

equality, efficiency and diversity are joint products. 6ther
policy options which should be considered include those which
~would bring about (a) improvements in the Aequalizetion of
'opportunity, without causing decreases in either levels of
efficiency,v or diversity, (b) improvements in efficiency,
without causing decreases 1in either the equalization of _

opportunity, or leVeis“of diversity, and, (c) improvements in

levels of diversity, without causing decreases in either the

equalization of opportuhity,‘ or levels of efficiehcy.
Similarly, policy cpticns which would bring about improvements
in any two ;a}ue areas simultaneously, without damaging the
status quo with regard to the third value area, ought to be
considered preferable to policy optiOns which - proumote
improyements in one value area, while damaging one or both of
the others.

. \ : ' R
PURPOSE OF THE STUDY ' '

This thesis will examine three values -- equality,

efficiency, and diversity ~- and assumptions about these values

wnich have dominated proposals, studies, ahd‘ poiicies
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conéerning school district féafganizatiagr in North America.«
This study £focuses first, on the :frends;f—as9wweii;ras——the—¥%—ﬁ
differential emphases assigﬁed to thése ba1ues in the:hiéfory ”
Oflrschooll district reorgaﬁization in British Columbia. Thé

jlpicfufé which emerges indicates clearly that the major'studiesv

?%gbﬂ&ucted in British Columbia, between 1925 and the present,

assumed, openly or tacitly, that the three valugsﬁfngggaliﬁinWhif
efficiency and diversity -- were cémpeting‘values in the sense

. that one or th of the values could be emphasized only at the
expense of one ér two of the others. The chus of thevpaper**{'
then shifts to an ‘exploration of_ the current literature~
concerning the three‘values‘asffhey relate to themes in school
district redrganization. Thus; the purpose of this paper is to
provide policy-makers at the 1o¢al, proVincial orAstate leyels,

with an analysis of .issues which impdct upop value questions

that have dopinated school district reorganization proposals,
studies‘andvaIicies in NorthrAmerica. The primary focus of
the paper; vhowever, is school district reorganizat}pn in
"British ‘Cdlumbia anq, in general, studies from vothefﬂ
jurisdictions ‘have béen éxamined to provide ©points of

‘reference, comparison and contrast, which help clarify the

situap;on in British Columbia.

DEFINITION OF TERMS

It is necessary at this point to provide definitions of
key terms which will be used in this analysis. First, broad

operational definitions of thé conéepts of equality, efficiency
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and diversity ‘will be Westablishedﬁﬁandﬁmthenﬁﬁmoreggspeciiic;ggggf

o P .

S

definitiose of other terms used in.this analysis will be given.

o

The principle of equality, frequéntly referred to in the
education literatufe as equality of opportunity, is Qne'of the
most enduring valués in proposéls and policies'forathe’organiz-
ation 6f school district systems. Burbules;gLofa and Sherman

(1982) provide us with three broad definitions of the term.

Historicaliy, 'equality of opportunity  has meant the
equalization ofx'inputs among school districts, schoéﬁs or
communities. This definitionrrests on the notion of ”saméness”
in terms of service provisibn. A sécond definition of equality
of opportunity §cknowledgés that ''sameness" méy not produce
equality.‘ Those who subscribe to Ihis definition ﬁave drawn a
distinction between ''sameness'" and ''fairness" and hold tbat

equality of opportunity may require that differential amounts

. and types of services be provided to students, based upon
criteri£ for determining degrees of advantage or disadvantage
~in the particular students concerned. Proponents of this

second definition define equality of ' opportunity as the

"provision of alternative routes of access to different goals

which are equivalent by some standard of judgement,” A third
definition of ”equality of opportunity" concerns itself with

butputs, products or results.
This version is straightforward. What one hopes for
is a strict equalization of outcomes; by some measure
they should be identical. For example, in education
one might desire an equalization of reading ability
in school children (Burbules, Lord and Sherman, 1982,
p. 182).

All three definitions of the term "equality of ‘opportunity""
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will be discusseg;Lingwchapter,,threeWWmmItfvshouidgmbegfnqtedfggggf

however, that in chapter two, which discusses the history of

scthl diétrict reorganization prbposals in British Columbia, '
it is clear, albeit-—4mplied, that "equality of opportunify“
means ‘''sameness' in ;erms of levels of service provision.

The secondr value, efficiency; which appears to héve

received differential emphasis in proposals and policies

concerning the organization” of school district systems, might |

I

best - be defined relative to the notion of economic

inefficiency.

If a school system is attaining more than it used to
or more than another school system given the same ex-
penditure level, it may accurately be said to have
achieved a degree of efficiency. Similarly, if the
school system 1is attaining the same 1level of
performance as it used to or as another system is,
given a 1lower expenditure level, this too can be
considered efficient (Sher, 1977, p. 52).

- It must be noted, however, that spending less to attainiless is

a corruptign of the concept and leads into the realm of falsél
efficiencies. v .

The principle of diversity, while receiving considérable
attention in the literature on effective schqoling, appears to
have been Valuéd least of the three values (eéuality, efficien-
cy and diversity) gnf;}oposals for, or policies on, fhe organi-
zation | of school district systems. In simple terms,
"diversity" méans”variety,” and has been seen to confliet With
notions of equality which imply 'sameness." "Diversity,"

however, might bz2st be defined within the context of this

analysis as the provision for differences a@png school

districts based upon the kinds of differences which exist among
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the communities they serve. To emphasize diversity as a value

in a school system organization scheme means to encourage

al control (with real decision-making power held locally) over

o

central control, and structures which allow for the adaptation

" of school sytems to their communities,-and to changes in those

., communities, over thé adoption of outside goals and standards

of measurement, or the maintenance of the status quo.
In addition to the three major value areas which have been

defined operatibnally, six terms which will be used throughout

this thesis . require clarification.. A school district is a

single geographic and administrative unit charged with the task
of providing educational services to the community or

communities within its boundaries. A school district system is

a system of school districts, encompassing all of the school

districts in 2 given Jjurisdiction, such as a province or a

state. The term school district orgaaization is the process or

-

plan which determines school distfict boundaries in a -school
district system. Technically, school district orgapization can
really oﬁly take pléce once 1in zi jurisdiCtion. where school
districts did not preéiously exist. After a jurisdictionAhas
instituted its first plan for the organization. of school

districts, any changes to the original plan will be covered by

the term school district reorganization. In this analysis,

]

school district consolidation and school district amalgamation

will be used interchangeably; both refer to the combining of

two or more school districts, or parts thereof, to form a new
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‘In order to provde policy-imakers at all levels with a.

discussion and analysis of iséués which impact wupon value
questions in school district ,reoréanization proposals and
policies, this thesis draws together existing concepts and

research findings from a variety of discipl;nés' including

education, political science, policy development and analysis,

organizational theory and economics.

Given this'interdisciplinary apprqach; it is clear that to
examine values in school district reorganization propo;als and
policies is to be presénted with a myriad of complex issués and

questions with a seemingly endless number of potential inter-

be made throughout the preparation of this thesis about which
issues would be selectéd for discussion and ?analysis, the
degree of emphasis (or space) to be devoted to each, the order
in which issues would be presented, and which overall structure
or framework would be used to <zontain the discussion and
analysis. | .

’ Basic decisions about what would be discussed and épbut
the order and shape of that discussion were influenced in large
measure by:

1. a preliminary study of policy developmeht theory,

2.. an extensive (but by no means exhaustive) review

~
.

A

conneétions. Therefore, diffiéﬁit and consciousrchoicés hé& £6?



v

of the veéry diverse literature on school district -
reorganization

3. an intensive study of. all of the major reports

- commissioned by the British Columbia Government
or Ministry of Education between 1925 and the
present which set out to examine the school
system, school finance or educational finance, as
well as five case studies of school district’
reorganization commissioned ‘and published by the
British Columbia School Trustees Association in
the early 1970's, and : .

4, eight years experience in a small, rural school
district in British Columbia, participating in
and observing the 1nteractions among the. schoolq
and the comrminity in a small town,

" The reSults'of the .choices made regarding content cannot
really be judged to be riéht or wrong, but only to be more or
less useful. Similarly, with .regard to the structure. or
)framework.upon which the.content was hung, Anthony's (1965)

) ,

comment is relevant: -

Isolated experience and discrete bits of knowledge

are not very useful. When organized into some kind
of pattern, however, the pieces often illuminate one
another.... The very act of organization may show

that the framework will have served a useful purpose
if it Prepares the way for a better one (p. viii).

[

ORGANIZATION OF THE PAPER

This paper is divided into six chapters. Chapter 1 intro-

duces the central issue with which this paper concerns itself--

»

values and assdﬁptions about values in Qroposals and policies
concerning the reorganization of school district systems.
The second chapter explores the history of commissioned

proposals and plans for school district reorggnization in

¥

’ Y
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British Columbia. The purpose of this chapter is to examine

the fracks o#er which we have travelled, the proposals, decis-
fons and policies which have emerged in the past, inrordef to
éain insightskinto the value sﬁstems'of the indiv®duals and -
groups who made those proposals and decisions uazrzdr developed
past policies, The éegond chapter shows that, of the three
basic values  which have  dominated  school district .
veorganizatién propo#als, equality of»quortunity has recéi#e&mﬁﬂﬁgi
the greateﬁt ebphasis. Economic efficiency has always been an
important value, but seems to be emphasized or de-emphasized,
hiﬂtﬁricnllg, in ‘relatioh to ecogomi€ condit;ons in the
Province., Diversity seems to have been the least emphaéizédrof~
the three values.

The third, fourth and fifth chapters examine questions and

tssues which emerge from the current literature pertaining to

cach o0f these three #élﬁé 'issaes. Chapter three lobkéirggi
studies on the issue of equality of opportunity. Ohé of the
most iﬁpcrtqnt contribufioﬁs of the recent literature on
éqqality of opportunity may be in the realm of definition.
Thus, while there are perhaps few who would state that equality
of opparkunity' is not a legitimate goal of school system
reorganizaiion‘_Schemes, it is import;nt‘ to have a common,
lnﬁgﬁage, so that when we say we value ’equality of
opportunity’ we know more'precisély what we mean by the term
and hence what we value. |

The fourth chapter critically examines what might be 4

regarded as the most influential body of information in terms
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of school district reorganization ~=the studies of scal

economies. Proponents of school district amalgamations have

long used thg argument that increasing the scale (number of

pupils) of school aistrict operations could result in lower

— —

per—pupil costs. This chapter examines the origins of the

concept of economy of scale and documents six major problems

) , _
*with the body of research on scale economies in education. A

number of recent studies indicate that scale economy studies in

%

edjfation, upon which the conventional wisdom of "bigger is
ter and cheaper" rests, May be "considerably more

‘be

conventional ‘than wise" (Sher, 1977, p. 76).

Chapter five discusses issues connected with the value,

diversity. This chapter examines the meaning o1 citizen
participation and looks at the cﬁrrent'literafure on organiza-
tional size and community participation. After two éompeting
perspéctivés of locaI“’éOVef;ment sre discussed, fhé rterms
“"centralization'" and ‘''decentralization'" are defined and an
analysis of apparently competing trend perspectives on the
théme of centraliéation/decentralization follows. The themes
of expert/lay‘)control and society/community perspeqtives are

also discussed. The chapter concludes with an exploration

of the thesis that school districts are ineffective at meeting

the--meeds of the communities they serve to the extent that they -

-

are dnable to adapt to those communities and théen change, over
time, as communities and their needs change.

The sixth and concluding chapter summarizes the discussion

e
=

~sections at the ends of chapters three, four and five and
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offers suggestions to the Provincial Government and to school

districts concerning ways in which the three values, equality,
efficiency and diversity, might be maximized concurrently in

school district operations.

L



CHAPTER TWO: HISTORY

The river flowed both Ways;” The current moved from
north to south, but the wind usually came from the
. south, rippling the bronze-green water in the

opposite direction. This  apparently impossible
contradiction, made apparent and possible, &still
fascinated Morag, even after the years . of

river-watching.- . -

--Margaret Laurence,

The Diviners, p. 1

,As. the rintrgductory chaptér to this .study suggests, a
longstanding and widely accepted assumption pf researchers and
policymakers with regard to value questions in school district
reorganizatioh prqpoéals and policies 1is that three basic
values-;equality, efficiencyi and diversity--are competing
values in the sense that any plan to inérease the emphasis dh
one of the valués will nécessarily,Qetract from one or both of

the others. This chapter focuses on ‘the history of school

~district reorganization proposals and policies in British

Columbia and demonstrates that the search for the ideal school
district has frequently beer governed by the assumption that

equality, efficiency and diversity are necessarily competing

values. In addition, this chapter will offer some insights

into value systems and value patterns expressed in the past, as
well as create some sense of the evolution of ideas; JIn short,
before we can éstabiish where we.are, and where wevshould g0,
we need to look at where we have been. 7

The sources used to'establish a perspective on past views
with regard to how the three basic values (efficiency, equality

and diversity) have been weighted in relation to each other
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were self-selecting with one addition.” They are, ~with one
excebtion, all of ‘the major reports commissioned by the
Provincial'Goverpmeht or the Ministry of Education; which set
out to examine the school system, schoof finance or educational
finance. The - Qne addition to these reports on ischools br

aspects of educational finance is entitled Report of The

p——

Committeé _Appointed by _The Government To Investigate ‘The:

Finances of British Columbia. This report, written by five_
prominent B.C. business executives in 1932, during the
deepening years of the Great Depression;rwas included in this o
analysis b:ecause’it supplies a point of view which is very
different from‘ the other four -reports, all of which were
written by me&kprominent in the educational establishment as
ministry officials, professérs of education, or both. ‘The

second section of this analys1s examines five case studies of

school district reorganization commissioned and published by

the British Columbia School Trustees Association in the early

S

1970's.
The historical reports to be examined in the first section
of this chapter, given in order of their publication are:

1) Survey of the School System, 1925, commissioned-
by the Minister of Education, written by J.H. Putman
and G.M. Weir.

2) Report of the Committee Appointed By The Govern— —
ment To Investigate the Finances of British Columbia, ’

1932, commissioned by Premier Simon Fraser Tolmie,
written by George Kidd, W.L. Macken, Austianaylor,
A.H. Douglas, and R.W. Mayhew

3) School Finance in British Columbia, 1935, comm-

issioned by the British Columbia Commission on
School Finance, composed of G.M. Weir, Minister of
Education and John Hart Minister of Finance, written
by H.B. King.
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4) Report of ~the Commission of Inquiry dinto -
Educational Finance, 1945, a one-man . Royal
Comm1381on, Maxwell A. Cameron
5) Report of The Roval Commission on Education,
1960. The commissioners were S.N.F. Chant, chairman,

~J.E. Liersch, and R.P. Walrod.

Although these reports deal with a great variety of
topics, they all address questiqhs concerning valﬁes in the
organization of the school system in British Columbia. Single,
concise, quotable paseages,'which give some clear indication of
the . writers' weighting of the three values--equality,
etficiency and diversity--were not to be found in any of the
docuﬁents Therefore, passages were selected from these texts
for discussion here if they\addressed two of these values and
made some statement concerning the relative importance of one
to the other, or, alternatively, if they appeared to represent
the writers' perspectives or emphasis on a single value issue.

It is cledr. that, with  the —exception of the 1932 report,
equality, in terms of the collection and distribution of fﬁnde

and the provision of services, was emphasized over the

principle of economic efficiency aza the principle of

diversity.
7/

PUTMAN AND WEIR'S SURVEY OF THE SCHOOL SYSTEM (1925)

Putman and Weir's Survey of The School System, published
in 1925, is a captivati;g document of some 556 pages in length:ﬂ
The primary topic of discussion in this twenty-five chapter
work might broadly be cateéorized as "curriculum revision.'" An

analysis of school finance issues is given about 30 pages and
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the‘”conéolidation of schégls,"Bpageé; The introduction7~aww;;;f
brief'hisﬁprical look at the system's first fifty years, and a
subjective] analySis of pﬁ%lic opinion aré, tékén together,

- allotted aﬁout' 45 pages. Clearly, equality of opportunity"

o 7
appears to ‘be stressed jabove economic efficiency and 1local

contrbl.

On the subject of equality of opportunity, Putman and Weir
(1925) open with:

Democratic thinkers believe, rightly or wrongly (the
Survey belives rightly), in that rather commonplace

philosophy, still far from realization, free
education means the open door to. educational- and
.social ©preferment....The great majority of the

citizens of British Columbia will no doubt agree with
the view expressed by the president of a great modern
university to.  the effect that: "A 'square deal' in
adult life is not worth much unless there is a 'fair
chance' during childhood'" (p. 25).

2

Economic efficiency 1is also an impoftant principle in

Putman and Weir's value scheme. They note that - -

the state owes the children in assisted school areas

a good education; it is morally bound to give this
education without unnecessary waste of public money
(p. 302).

Assisted school districts, it should be noted, were those in

which the Provincial Government paid the entire cost of

services. These districts tended to be rural and isolated.
On the issue of the .consolidation of school districts
(there were over 700 districts when the report was written)

the authors' value scheme réceives greater clarification. They

7

recommend that R &

consolidation of assisted school districts be carried
out wherever it seems educationally . or financially
desirable, with the approval of 1local boards if

<
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possible, but in  face of their _disapproval —if

necessary (Putman and We1r 1925, p. 302). (Emphasis
added). , o

¥

Clearly, then the wishes of a 1oca1 board of trustees were to
be disregarded when they stood in the way of greater equality
in the provision of services, Oor economic efficiency.rwlt must
be pointed out, here, that to say that Putman and Weir (1925)

valued equality and'efficiency,over'local control 1is not to

imply that the& did not value the principle of local control.

Certainly they supported local control over central control.
Centralized control, as advocated before the Survey,
would necessarily result in the establishment of a
large educational bureaucracy at the Capital, which
from the very nature of the case would occupy a
detached and isolated positien out of intimate
contact with local school problems (p. 30). :

Putman and Weir (1925) argued that central centrol and total

central financial control of the system were very closeiy

linked. They advisedfagéinst—the“Government paying the total

bill for education, as a number of briefs presented’ to them

apparently suggested it should, adVising that

- it would be useless to argue that administrative and
academic control might remain with the local authori-
ties while the Government assumed one hundred per
cent. of the cost of school adminlstratlon No such
divorce is possible (p. 30). '

' THE KIDD REPORT _(1932)

The Report of the Committee Appointed By the Government to

Investigate The Finances of British Columbia; referred ‘to as

— ——

The Kidd Report, named after the committee chairman, George

Kidd, a prominent Dbusiness executive in Vancouver, was

4
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2 ffi——
presented to Premier Simon'Fraser*ToimiefinwtthSummentgfi1932iiiji:i

Even after he lost the eleetion‘the’followigg¥year, Tolmie was

still trving to disassociate himself from the 55 page ;glgg
Report which,ﬂad "exploded like a bomb on the political stage"
(Mahn, 1980, p. 97)."We consider this document here, because
ahy of its recommendations were translated into’practiee, (they

were not) but because it demonstrates a value mix which

o

emphasizes the“principle'pf economic efficiency far above:the
princ;ples of equality and diversity. It might even be said
that these latter two value principles are scafcely

acknowledged. The Kidd Report, Jjuxtaposed with the - other

sources used in this analysis, gives us clearer points of

contrast and reference.

In The Kidd’Rebort economic efficiency was all-important.

The cost of social service programs, including education, had
) N I " _

3 o - v el
to be Yeduced. ' Kidd et al (1932) noted, quoting from a similar

report made in England, that:

Successive governments - have, . without = true
appreciation of the economic position of the country
and the financial problems arising from the war and
from world conditions, embarked upon expenditures on
social reforms; granted concessions to various
classes of state employees; undertaken obligations to
local authorities; and followed a course of increased
expenditure failing to take into account the
cumulative effect of their action (p. 33).

To remedy the problem of overspending on education, The

Kidd Report recommended that

Should a "pupil wish to attend High School after the
completion of his fourteenth yea¥, he should only be
permitted to do so on paying fees sufficient to cover
50 per cent. of the entire costs of his education,
including interest and sinking fund charges on



capital raised for the school building (p. 34).

Further, after the age of sixteen, 100 per cent. of the above -

éosts were to be born by the student.

In férms of the provisionrof serv;ces, the Government had
sét student number criteria for the establishment and closing
76f schools. These criteria differed in rural and urban areas.

The Kidd Report -recommended that the number of students

required to open or close a school be increased and that the

increased number apply to urban and rural schoolé alike.

In fact, The Kidd Report questioned the "wisdom" of ‘too
many - pupils purSuing high school graduation. Their time, it

was suggested, might be better spent "acquiring some

»

proficiency in agriculture or some other industrial occupatiohn"

(p. 34). It would be better for these students and the greater

society™ if ''the majority began to assist in producing the

weglth now lying dorﬁaht inﬁbur natural resourceé”rlﬁ; 34).
Kidd et al (1932) advocated a system of Scholarships wherebya
money sived by'the;go?ernment, througﬁ the collection of fees
-and the closiﬁg 6% schools, could be utilized in such a way
that:only those ''pupils of exceptional ability and promise may
have an opportuni%y ofl enjoying the full bénefifs of our
comprete educational facilities" (p. 34). Cléarly, Kidd et al
(1932), unlike Putman and Weir (1925), and indeed unlike any
other feport which shall be examined in this paper, advocafe
the provision of educational serviceé,'not to every ch{}d, but
only to those with.''exceptional ability and promise" (p. 34).

On local control, The Kidd Report recommended the
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that greater economic efficiency could be—féggieved if the

government agency which spent tax dollars, also had to collect
them. Because in municipal districts the municipal council
collected taxes and the school board, estimating its costs,
requisitioned, from the municibality, fﬁhds to cover its costs,
the school board was deemed, at least by Kidd and his
of its expenditures.  In municipal districts, therefore,
municipal councils should govern the school system, The Kidd
Report recommended. In rural school districts, the report
recommended the retention of school boards but advised that the
expenditures of those boards (most of which were funded by the
Province) 'should be made subject to the control of the

Education Department'" (Kidd et al, 1932, p. 35).

In sum, it 1is clear that Kidd emphasized - economic
efficiency above all else, and a meritocracy in place of a
system where opporfunities for all students were valued. The
"special status" of educatiogﬁin the local govermnment system

was to be abolished in municipalities and greater central

control was advocated for rural districts.

H.B. KING'S SCHOOL FINANCE IN BRITISH COLUMBIA (1935)

Schocl Finance In British Columbia, written by H.B. King,

technical advisor to the Commission on School Finance, was sub-

mitted in 1935 to George Weir, Minister of Education, and the

same Weir who had co-authored the Putman-Weir Survey of 1925.

L4 —_—
— -

i
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~ The King Report, although it was written only three years after—

The Kidd Report, when economic Cauditionsf7JMﬂuL44nOL————

L4

substantially different, assigns emphases to the principles of
efficieﬁcy, equality, and diversity in ways which show the two

reports to be worlds apart. It is clear that The King Report

emphasizes equality of dpportunity over economic efficiency.

He differs from the other sources examined, except The Kidd

Report, in that he recommends, in the interests of equality and
] -\ o «

efficiency, the abandonment of both§¥he school district system
and the practice of having elected trustees managé local school
systems.

King's study begins by slamming both central and lbcal
authorities because of blatant idequalities; - He notes that

.From 1888 until the immediate past the Government has

been steadily disentangling itself of the burden of

education and shifting it to the local communities.

This has resulted in inequalities of burden and in-————

equality of opportunity (King, 1935, p. 7). o
In many respects King's study might be described as a catalogue
2f inequalities accompanied by suggestions for creating greater
equality. King (1935) remarked that in good economic times he
had seen an expansion of services in many of the wealthier
districts.

Immediately, inequalities in educational opportunity

are created between the youth of the communities of-

fering these superior facilities and the youth of the

,rest of the province (p. 7). :

.0On the question of high school fees, King (1935) argues
that "it is obvious that such a practice would violate social

justice" (p. 175). In response to the suggestion that children
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0 Xaren ts "whd can prove—their indigence-- 'beﬂ?ex,efmgt;e;d;'fjfrpm

pé,r>g fees, King (1935) states that

‘No Canadian should be subjected to this indignity..
It is inequitable in any case, for the parents have
either paid their full share of direct or indirect
taxes in the past or they will do so in the future
fp. 175). .

In terms of economic efficiency, King's focus is snoWn in

his asking the question: ° "Is education wqQrth the price that

has to be paid for it" (p. 28)? He answers this question by

citing the contributions that education makes to séci%ty; He
qualifies this with:

>

The writer does not hesitate to say that he does not
think full value has hitherto been received for the
money which has been expended upon education, and he

> states his further opinion that with the existing ad-
ministrative machinery, full value can never be
obtained (p..28). '

. . King's study/is a call for greater equality and full value
for money expendéﬁ. He sees the school district system as the
majqr stumbling-block to equality and economic efficienq&. The
King Report takes considerable space to document a vast number
of proposed changes to the school district system. Only the

. f .
salient points will be .noted here. He advocates the abolition
of the 827 school district% and the use of the 20 existing
regional inspectorates as administrative units. Trustees would
not be elected;

A Director would be responsible for the professional
and business adminstration of his area. He could
also be the official trustee for the area (King,
1935, p. 123): »

He does ﬁote, however, that "it is desirable that 1local

interest in schools be maintained" (p. 123). He suggests

——

’-
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citizen committees or Parent4TéééhéfﬁAS%Sciations'as*pbssiblé

organizations for advising the Director of Education on tocal

issues.

~To conclude, it is evident that The King Report emphasizés‘
thé principle of equality by sheer devotioh of space -to thé
gprposé of cataloguihg inequalities. It shows that efficiency
is also importantrby cataloguing inefficiencies in ;bé,disggiggﬁff B
| system. Diversity, achieyed througg local control, is given a

negative emphasis and is seen as the cause of the evils,

inequality and inefficiency.

THE CAMERON REPORT (1945)

The Report of The Commissién of Inquiry intg Edﬁcationalu
Finance, writteq}by Maxwell Cameron during the last months of
World War II, is probably themsingle-most important doeumentuinu—;——f
the history of education in British Columbia. Camer;; (1945)
redrew the school districtﬂbouhdaries, reducing'the number of
districts from 650 to 74. Unlike so many research studies and

prbposals for change, this report, with a few modifications,

became law.

The valué-mix in The Cam2ron Rebort cléérly emegsizes the
principle of equality, firét and f;remost. Economic efficieqey { -
is a central focus of the study and,,whilé local coﬁtrol;is as- |
"signed secondary importance, in relation to the ngtignsg ofi-x
equalitf and efficiency, it is still cénsidered to be?;n’imﬁdr- i

tant principle in Cameron's value scheme.
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‘According to Cameron (1945);'equalfty”6f*ﬁppoftunixymwasf,Wf

seen by the citizens of British Columbia as the most;ivpggiant

'prxngrﬁﬂ! in the organization of the system. The people of

B.C., he writes,

have made up their minds that their Government shall
see to it that, as far as Nature permits, every child
.shall have a chance to obtain an adequate schooling,
and that the cost of this schooling shall be
apportioned with reasonable fairness, all relevant
- factors being considered (p.-36). o

Cameron (1945) further states that

if this equality of opportunity and equality of burd-

en cannot be attained unless - the Provincial

Government takes over the whole system, then take it
over it must, for these are of paramount value....

In the eyes of the Province the child in Telegraph

Creek is as much entitled to a good schooling as the

child in Vancouver, and (under a centralized system)

everything possible would be done to see that he got

it. The great merit of centralization is the

equality it can produce (p. 36). :

Cameron (1945) 'speaks of efficiency 1in relation to
«<entralization. The benefits he lists include economies in
purchasing, uniform accounting procedures, and -the greater

availability and more careful placement of professional \leaders

and Specialists.

éameron (1945) addresses the issue of local control with
great’insight and perhaps considerable foresight as well. He
speaks to the dangers of ceﬁtralization.

After the first few years there would be a danger of
rigidity. It is almost inevitable that many
promotions would be made on the basis of seniority.
Yhere mere length of service was not decisive (in
promotions)...conformity would be placed at a
premium.... The larger _the organization the more
important is its machinery and theless important are
the human beings who rum it....In the delicate,’
sensitive affair which is a school system, human
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“relationships are immensely important; and machinery
must be ‘kept to a minimum; and uniformity is almost
the same as lack of progress. -Especially is
flexibility essential in the school system of this
enormous Province, where distances are so great and
conditions so varied that no central office, no mat-
ter how enlightened and well intentioned, could

adjust its policies to them (p. 37). o .

In order to achieve greater equality in the school system
Cameron recommended, in simple terms; that a basic schodling
program be devised,.described in financiaivterms and -

be made as nearly as possible. available everywhere in
the Province by means of a grant system which will
require that all property in the Province be taxed at
rates which are as nearly uniform as possible (p.
38). | | - , -

The criteria which Cameron used to determine the adequacy
0f school districts reflects clearly the value system outlined __
above. The greatest emphasis is placed on equality in the pro-

\K/ﬂzision of adequate services.

——

If possible, the area chosen as a school district =~ -
should be large enough to justify a reasonably

adequate schooling from Grades I to XII. If one test

is more important than the others, it is this

one...(p. 88).

Further, __school district ~boundaries should, according to

Cameron's criteria for adequacy,’ disregard municipal
boundaries. Finally, after warning that there are 1limits to

both smallness and largeness in school districts, Cameron

(1945) notes that

the wunit should be understandable to the 1local , B

people. It should if possible be a community, an - .
economic entity or a trading area. This does 'not

mean that the unit need always be small in extent (p.

86).

The emphasis given to the value of equality over efficiency or



diversity in The Cameron Report is clear enough. e - —
We must have much more equality than we have; if we
cannot have it without complete centralization, -we
shall have to have that too; if we can have it and
still preserve local control, let us by all means do
so (p. 37). :

THE_CHANT REPORT _ (1960) | | -

The Report of the Royal Commission on Education (1960), .

produced by S.N.F. Chant, chairman, and J.E. Liersch and R.P.
Walrod, 'is a massive document not very different in either

scope or structure fromvthe Putman-Weir Survey of 1925. The

Chant Report pays 1little attention to issues of vschool )

governance. Aftér , The Cameron Report had brought about
tremendous structupal changes only fifteen years earlier, and
appeared to have given the system a reasonably workable

organization. The Chant Report tends to concentrate, then, on

the scope of .the educational program, teacher training,
curriculum, instructional methods, and administration. | In
_terms of the emphasis on the values of equality, efficiency éhd
"diversity, it is clear that the principle of equality receives
top billing. The principle of equality, which had beénxaéiit
with extensively in other reports examined, tehded to be
community equality in terms of the provision of services and

the sharing of the burden of cost. The Chant Report in many -

5 L

respects assumes the’ existence of cdmmunity equality and ,\;)
sharpens the focus and aims toward the ‘equality of service

provision for individuals. In fact, when one sets The Cameron

Report and The Chant Report beside one another, it is evident
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that Cameron (1945) suggested the”'roughfcutsfffdr”lneeequaL,_f_fﬁ

provision of services and Chant (1960) sugggsggqfsome of the
refinements and looked after the deteils.r Whereas Cameron
‘spoke of school facilities, Chant sboke of science labs.,
gymnasia, art and music rOoms, Wheréas Cameren spoke of the
equality of service provision for the child in Telegraph Creek

and the child in Vancouver, Chant spoke of the probision of

services for the special groups of children within thbse
cdﬁmunities: the slow learners, the mentally ‘retarded, the
Deaf, the Blind; and Native Indians.

’;In a short section on school district organization,‘ he

Chant Report quotes passages from Cameron's work on the

criteria of school district adequacy. Chant et al (1960) note
their agreement with Cameron's criteria but point out the great

differences in size among existing districts. They favour

- T =

further consolidations of smaller districts and recommend that
small districts be combined. in. the . interest of economic
efficiency.

The. Commission considers that the consolidation of

such districts would result in economies regarding

administrative and some other costs (Chant et al,

1950, p. 58).

That The Chant Report vaiues the principle of efficiency above

local autonomy is patently clear. Thke authors note  that S—

Local disagreements should not stand in the way of e
reasonable economies...(p. 58).

The Chant Report (1960) recognizes’  that school district bound-
aries should be studied and altered from time to time. It is =

acknowledged that the situation is not a static one "because
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changes occur in population, ~~economic  conditions, —_ _

transportation facilities and the like..."(p. 58).

The juxtaposition of two sentences in The Chant Report
illustrates a basic dilemma -with whiCh all Who_ekamine'school

district organization must eventually come fo'terms:>central

versus local control.

Any changes should _ be based upon public
understanding, because the overall success of-any
change will depend ‘upon the extent to which the R
public knows, and is in sympathy with, its purposes

and probable outcomes. The Council of Public
Instruction, however, may, by order, create school
districts, define their boundaries, and alter the
boundaries of, or abolish, any school district (Chant

et al, 1960, p. 59).

To summafize, then,'Thé Chanf'ReDort is a document which

begins where The Cameron Report finishes. The- notion of
equality of opportunity is refined and exténsively detaiied.

That economic efficiency 1is valued over 1local control is

evident in The Chant RepOrt's  recommendation that small

districts be combined in the interest of economicvefficienby

regardless of whether the local authorities like, or do not

‘1ike, the idea.

SUMMARY AND ANALYSIS OF REPORTS CO!!ISSIONEQ
BY THE PROVINCIAL GOVERNMENT '

To summarize thegforégo;ng analysis of value schemes in
the four major reports on education commissioned by the

Province or Ministry of Education between 1925 and the present,
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as well as The Kidd Report,7it7is4clearwthat’the;principle*ofMW~WWﬁ

equality has beeu'given the greatest, mest eensistent~emph&sis———~——s

if we exclude The Kidd Report. Economic efficiency was

advocated consistently but not as an end in itself, except in

The ‘Kidd "Report, Rather, economic e‘ffi_ciency, in the
collectiohdand distribution of resources Qasvsought With;great
7consistency-in order.to‘pursuethe prime goal: - equality of
burden,.ahd equality of service provision{ - 0

" The . principle of diversity which-subsumes the notion of
local control has received differential emphaSis over the years
in the various proposals of those who attempted to formulate a
yalue mix for<the organization of Briti'sh Columbia S school‘
system. | _

Putman and.Weir (1925) noted'that'local control’in the

over 700 school districts in 1925 was essentially the cause of

the inequalities they saw, but they also noted that community
- participation and local initiative were very important to the
operation of schools. They fully supported the notioh“'of

locally elected school boards, espec1ally if some way could

. have been found to have greater equality. The Kidd Report "
(1932) advocated, ,@Ot the elimination of local control,lhbut
certainly some considerable curtailment ofrit{“.The argument
raised was based on the assumption that the governihg body,
which spends money ought alsolhe the body Which has tolcollect
it. Kidd et al (1932) felt that municipal councils should run ---

the schools in municipal districts and " that the Provincial

Government should '"'control'" how school districts spend money in
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rural districts. ' B T F

The King Report (1935) seizes upon the conditions of great

diversity in levels of service provision which its author

-observed 1in British Columbia and places much of therblame for

" this divers1ty on - the school district system It must be

remembered that there were over 800 school d1str1cts at the .

time the report was wr1tten. He advocated large un1ts for,

administration (20) and that officials, under the watchful eye

of the Ministry of Education, be made- responsible for' the

administration of these units He advocated. that voluntary

(not elected) adv1sory commlttees be established and that the_

administrator conSult w1th these groups to allow them to
participate in the running of the school division{
Cameron (1945) advocated greaterndegrees_of local autonomy

than any of the reports e amined.v He wanted equality above-all

else. but felt that 1f locally e1ected schooi mhoards were

retained in the new larger districts they would maintain or

increase community interest and participation which he saw as.

_highly important "in the delicate and sensitive affair which is

a school system" (Cameron,.1945, p. 33). The’major’danger

Cameron noted w1th centralized control of the system was .the

possibility that the system would turn  into an unw1e1dy
bureaucracy which wouid be more concerned about itself,'and the
7machinery in‘it, than about the importance of human beings and
their interactions. |

One cannot help but note that, by the time of The Chant

Report (1960), it may have been that some of the warnings and
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.fears of Putman and Weir'(1925)'§ﬁawégﬁé}on (1945);“with*regérd”f““*
to the dangers of centralization, were weil-fo&nde&rA—Pﬁtm&n;gf?*
and Weir (1925) stated that it would not be posssib;ie‘ to
maintain local cohtrol if the Province paid the bill for.

" education in the school distriéts. Cameron (1945) felt that

with his i%ystem of Provincial grants, essentially based on
need, the notions of central control' and 'centrgl;,g;ggggigl_m;ﬁi
controlVCOuld indeedlbevkept éeparate;‘ Cameron further wagned’

.0f the possibility that a centralized syétém could éncduragé
conformity, rigidity, sameness and inflexibility with the '
Véstablishment ofr,the,,machinery dnd concerné of a huge
bureaucracy. In the 1light 6f_these ideas;vif'is noteworthyi 
that Chant (1960) begins his discussion of the British Columbia
school system by detailing how fast’it was growing out of its

clothes. He advocates that since the Departmentibf Education

was involvedu in '"the managemeht and supervision“{ of these-
additions; then it should be ”reviééd in order to provide the
staff that is necessary for keeping;abreast of thé‘ébhtinuous
expansion of the...system" (Chant,f1§60,‘p;’51)f}_Chant (1960)
further recomﬁénded that '"a building' for the ‘Departmehf”’of""
Education be conéﬁructed to'providé 511 branches with suitablé
aécommodation;that_will allow for the inevitable expansion of
the public school system" (pp. 51-2). As well, The vChgng
Report calls for the addition of two deparfments to .the

Ministry of Education: one for research, another for plaﬁﬁing.'

Between 1945 and 1960, between The Cameron Report and The Chant

Report, the Provincial Government became far more directly
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involved in funding educatidnyf”PerhapSWas~a*re$git:gj:¢his;i:

>and certainly as a result of the population boom, The Chant

Report recognized what it considgred to--be a need of the

central bureaucracy:' the need to increase its size, facilities.

- and specialized staff to manage and 'suggfvise the system's

growth. The report also recommended that small districts be

combined, even against the wishes of the communities in them,

in the name of economic efficiency.

B}C.S.T.A.'CASE STUDYREPORTS ON SCHO6L(DISTRICT REORGANIZATIbN

"This section examines five case studies of-schoolrdis%}ict
reorganization, commissioned and published by 'Ehe British
Columbia School Trustees Association in the early 1970's.;Thé

studies examined, in the order of ‘their discussion are:

1) The Armstrong Case by Norman Robinson, :

2) The East _Kootenay Case by Franklin P. Levirs,

3) The Mid-Island Case: Educational Aspects, by
R.B. Stibbs, R

4) The Mid-Island Case: Finance and COmmunity In-
volvement, by Peter Coleman, and

5) The North Shore Case, by William A. Plenderleith.

These studies will be examined in order that some determi-
" nations be made regarding how‘each weights the pfinciple'of-di—

versity'in;relation to the principles of equality of oppbffuné

~ify“or economic efficiency.  Not all of these reports deal wiihir2

value questions as far ds school district reorganization is
concerned, but all make recommendationsrto local school boards
on one or more possible »courses' of action ‘regarding
reorganization. Clearly, those reports which do nof examine

and discuss values are much less useful to this analysis. It
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is the view, here, that 1f 1t'ié the purpose of a research
I

study to provide information to trustees 0n'tssues*as*impbrfiﬁf““*

as school district reorganization, then fhat research ought to
provide the kinds of information which could -be used as a
guide, as.baquround, and as a framework for trustees in making
‘decisions for themselves; to:' provide them with some of the
means of éecision—making, rather than 'oneﬂ.eﬁd”,resuljmjuiWaﬁg_h?,
number of possible end results. Thus, it is hot so much the
flnal recommendatlons of the authors of the case studies with
Wthh ‘this analysis is concerned, as it is the value spectrum

from Wthh these recommendatlons emerge

©

THE ARMSTRONG CASE (ROBINSON)

Robinson's Armstrong Case, the first of the case studies

to be completed, »deals w"itilqjgeifegsriﬁility and desirability if

the amalgamation of Vernon and Armstrong'School’bistricts.; The

Armstrong _Cdse provfdes a soii& base on which . to  rest

discussions of values in proposals or plans for school district
orgaﬂization. Robinson (1971) stresses at the beginning of his
~study the impermanence of school disttictrboundaries.

Changing political, economic, social and eduCational
forces operating in society give rise to a continuing
need for school district reorganization. What may be
an’ effective and an efficient school district unit
today can be made into an effective and inefficient
unit through a change of forces operating in society.
Consequently, school district reorganizatinn will be
a continuing process as long as lay and professicnal
groups wish to preserve the concept of strong local
administrative units in education (p. 3). :

Robinson (1971) specifically addresses the question of
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values in school district reergéﬁiiéfieﬁwséﬁemes, noting”that”’*“”””w

any set of .criteria for determini&g theradequae of
a school district is based on certain underlying val- .
ues. Organizational structures are developed Tor the
purpose of maximizing opportunities for the realiz-
ation of values on which the structures are based

(pp. 9-10).
Noting, then, the importance of Yiewing school district

reorganization as a continuing process, and the importance of

‘understanding the ‘value base upon which organizational

structures are planned, Robinson (1971) reviews Cameron's
criteria of school district adequacy, discussed above, and then
vdevelops his o&d set of criteria, fleshing out each criterion

in operational terms.

The major criteria areas that should be considered in
judging the adequacy of a school district are as fol-
lows: (1) scope of the educational program; (2)
provision of adequate staff, - services,  and
facilities; (3) provision for community involvement;
and (4) economic viability and efficiency (p 12).

It appears that the first two criteria (scope of the program

and the proVision of adequate services) concern the provision
e . v
‘dents. The third criterion (community involvement) might be
described asv'a provision for diversity, and the feurth
criterion (economic viability‘and efficiency)’clearly addresses
the principle of economic efficiency.r So, how are these
criteria weighted within the value mix? *

Robinson (1971) states tdat:

the_major criterion that should be used in.determin-

ing the adequacy of a school district is...the scope

of the ‘district's educational program. All other

criteria are, in a sense, secondary in
importance...(p.. 39). ‘

of equal opportunity in terms of- programs and services to Sth‘
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- And yet, to say that the scope*of"thé“éduééffbnalmprégnammisfﬂxf

held by Robinson to be the most important criferion of

adequacy, is not to say that the other criteria are not

thportant, just less important. Certainly, the criteridn of
provision for community - involvement is  discussed at.
' considerable length in The Armstrong Case. Robinson (1971)

notes that

There is a very strong and vital need for wider in-
volvement of citizens of° all classes in community
decision-making. This involvement is particularly
important 1in education as schools are the one
institution that serve the total community (p. 19).

Further, in the same vein:

In no other field is the need for social inventions
~guaranteeing involvement greater than in the field of
education. There are mounting demands from parents,
students, and teachers for more say in the.education-
al decision-making process. Yet there have been few
new mechanisms developed to provide for this desired
involvement (p. 20).

—~—

i — R

The Armstroné Case discusses the'principle of economic ef-

ficiency with particular emphasis dn the relationship betweenA'
school district size and -economic efficiency. Robinson (19715
notes that, on the question of size and efficiency, 'there is
a stfong, though not completely 1linear, relationship between
school district si;e and eéonomy Qf school districtypperation”
(p. 23). , : o
Finally, on the subject of _effiéiency, Robinson (19715
points out that T |
It has often been assumed that the quality of educat-
ional programs is directly proportionate to the
amount of money spent on them. Were this true, many

of the smaller districts would be providing programs
of high quality. In most cases, the high per pupil
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cost in the small district is partially a result of - . =

the inefficiencies of operation resulting from the
handicap of smallness (p. 24). e

£

This led Robinson to conclude that some districts were, in.

fact, "'small but necéssary}"

THE EAST KOOTENAY CASE __ (LEVIRS)

The East Kootenay‘Case, by Levirs (1971), a feasibility .
study of the amalgamation of Fernie; Cranbrook, Kimberley,
Creston and Invermere School Districts, in ﬁany.respects, is
built upon the work of Robinson (1971). Levirs (1971) nptes,

Dr. Norman Robinson has recently suggested- new

criteria which he discusses at length. There-is no

need to discuss them again here other than to say

they are generally acceptable.in educational thinking

today (p. 21).

It 1s clear that Levirs makes use of Robinson's criferia of

adequacy.vahis is partigglariz_evident in his discussions of

"essential elémepts" in "any plan  for amalgamating the f’1ve
school districts of the East Kooteqsy” (Levirs; 1971, p. 18).
He addresses finahcial concerns first, noting that 2y plan for
consolidation ''that does not include the two central districts
of Cranbrook and Kimberley is not gding to realize fhe total
pOssible.advantages of union" (p. 18). These two regions were
seen as essential because - they contained the greatsst
concentration of students and "50% of the. total assessed
values'" in all five districts (Levirs; 1971, p. 18).

In terms of communi%y involvement, Levirs (1971) speaks of

"consultation with those most affected--both: public andsxaff,é"

and notes that '"there must be a willingness on the part of eac
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parficipating district to -accept  as - 'goodlmwangdwkpygqiLiqﬁg;iij;i

pooling of its educatiohal and financial resources" (p. A48).

In*other'terms;_the populétions within thé scﬁool districts’gaﬂj
~ to generally accept the principlé of equality of opportunity
and burden if the amalgamétion, was to realize \ail' poésib}e
advantages. Ih fact, Levirs (1971):states that the poolfﬁg of

educational resources and financial .resources would allow

all pupils in the new district (to) receive the same
educational opportunities in the future and (allow)
all citizens...(to) Dbenefit equally from the
resources of the wider area (p. 18). ° :

Levirs makes it clear, then, that financial»cons{ggrapidns
-and equality (”sameness”) of opportunity are important
concerns. |

The notion of community. involvement, as .descfibed, by
Levirs (1971), however, implies, it seems, public consultation

&

~aimed at - achievingv publicif acceptance of predeterminéd

decisiohs,vrather than, as Robinson (1971) suggests, .
involvement (providing) a means whereby citizens help
shape the direction and form of their public institu-
tions (p. 19).

THE MID-ISLAND CASE (STIBBS)

The Mid-Island Case: Educational Aspects, by R.B. Stibbs

(1971), deals with the feasibility of the proposed amalgamatiop
of Cogichan, Lake Cowichan, Ladysmith aﬂd Nanaimo School
Distriéts.” As thé titlerf the study suggests, the focus is on
the educational benefits of reorganization, although, in fact,
it does touch on the financial support of,educationalrservicés

in these areas as well. Thek report begins with a brief —
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historical look - at school district reorganization in B.C.,

?

using the ma jor reports made to thetprovincial Government or\'
" the Ministry of Education as sources. Stibbs (1971) notes two

of the four criteria developed by Robinson (1971) in The

Armstrong Case, and’concludes that

——

- a satisfactory district today . must meet two main cri-

teria: (1) the district must be able to offer an ac-

ceptable educational program to all pupils at all - ‘o

grade levels, (and) 2) the economy of the area should - :

be able to provide financial support for the

educational requirements of the district (p 3).

Although "provision for community involvement and compre-
hension” (p. 11i) 1is 1listed in the study as a '"term of
reference” and ''general directive”,-pro@ided to Stibbs by the
B.C:8.T.aA., oommunity involvement is scarcely mentioned. The
report concludes that - any amalgamation presents difficult
problems which require "wide community participation" (p. 28).

The nature of this community partlclpation is not made clear bj7m4U7
Stibbs (1971). He acBnowledges that

business, parents, and local government should be

fully informed. Such a team approach will slow the

process of amalgamation, but to arrive at the rlght

decisions and action, th.s is necessary (p. 28).

It is, as the above passage suggests, not clear whether commun-
ity participation is defined as merely being kept ”fullyn
informed'" or whether the notion of "a team approach'" does, in
fact, mean community involvement in decision-making. Stibbs [
does however list four criteria (which; he notes, are listed in
rank order of importance) of sound amalgamation. The

involvement of the coﬁmunities, although it was mentioned but

not clarified, apparently does not receive consideration in
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these "main points to remémbef,ﬁfﬁﬁiéhmétibbs'(1971)Wspe1ismWW7mf

out: ' - ‘ B

S

1)  The first criterion of sound-amalgamation
: isgﬁi}?\{F be educationally desirable.

2) The—second criterion is that it must be

economic. '

3) The third criterion is that it consist of

a practical geographic unit. . ,
4) The fourth.criterion is that the amenities
- of the .region - be taken into
- consideration--its cultural = facilities,
shopping outlets, recreational facilities
and adult education programs (p. 28). '
The report emphasizes educational service ‘values and
suggeéts that the amalgamation of the four districts under
- study would relieve the great disparities between them in terms
of service provision.  Thus, it is fairly safe to conclude that
this study placés the gredtest emphasis on the principle of
equality of  opportunity. Economic efficiency receives
secondary emphasis. Diversity;'arising from local control -and
community participation in decision-making, was mentioned

briefly, but appéars to have been scarcely considered by

Stibbs.

"THE MID-ISLAND CASE (COLEMAN)

Coleman's Mid-Island Case: Finance and Community

'Involvement (1971), examines the organization of Cowichan, Lake

Cowichan, Ladysmith, and Nanaimo School Districts. . Coleman's
study begins with a very detailed discussion of '"the underlyiﬁg
values which give rise to organizational structures'" (p. 6).

The principle of equality of opportunity, '"the most fun-
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. damental and lastingrnasic vaine“fn'edﬁcation in North America™
(p. 6), is discussed at length in terms of afeontinuingeteHSien—%—%—é
‘between 'society and community. The essential tdifference
between the community and society pefspectives"is rin"the
differing expectations each has for edncation. |

The community siews education as a socialization pro-

cess which prepares the young person to take his
place in the existing community and occupy in it

approximately the position of his parents.... The )
society, on the other hand, has expectations for the ' .
young which are far more global and open. The

education system...has the primary purpose of
providing useful skills and knowledge with which the
.~ young person can enter the open and competitive
" soecial system The expectation 1is that the most
successful graduates...will achieve high status and
relative prosperity...(and) pursue a career with the
accompanying expectations of substantial geographic
movement. The university is seen as the logical
stepping ‘'stone to this movement (Coleman, 1971, p.
8).

The education system'must adapt to the expectations»of its

clients; expectations Which ‘Tun the gamut from the 'eitreme
society view to the extreme community view; In terms of school
district size, Coleman (1971) suggests that if the society view
is taken, with its great emphasis on providing a broad range of
programs, then the simple rule is '"the larger the better" (p.-
9). On the other hand, -the community view is pronab;y best
served by smaller districtsﬁ '

Since national or provincial governments are respon-

sive to pressures from a wider range of people, they

have tended to become the proponents of equality of
educational opportunity (p. 9).

As well, the ProvincialpGovernment, in responding to pressures
from a wider range of people, has placed great emphasis on the

society perspective and has, over the years, tended to use
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every opportunity to make school distrlcts ‘larger. As Coleman

(1971) notes, | e

the society view...has won a 1long series of
victories, and. has dominated - school district
reorganizations completely. This does not of course
necessarily demonstrate the superiority of the
society view of educational organization. It merely
suggests that this view has been more popular in
recent years (p. 20). ' .

In terms ofertheir responsiveness and their abiliLywij,

'adapt to the peeds of their clients, Coleman (1971) holds that;i‘

as %&chools become more and more responsive to the
society -view, as determined by professional
educators, they seem to become 1less and less
responsive to +the needs of their clients, and
particularly parents (p. 13).

Coleman (1971) ©posits that the general 1level of

effectiveness of the schools is highly susceptible to influence

from the: interactions, attitudes and values of the many

constituent groups which"comprise a school community. - He

-— .

concludes that

it is inappropriate 4t this stage in our knowledge of
education to attempt to make decisions about
educational systems which do not pay a good deal of
attention to the element of consumer values or the
involvement of the community in the schools (p. 24).

It is clear then, that, as reported by Coleman, the

enduring emphasis on the principle of equality of opportunity,

over the values of efficiency and particularly diversity, in

the history of school district reorganization schemes has
derived, in -‘large measure, from the perspective of the
Provincial Government responding to pressures from a wide range

of people. In British’Columbia, over the years, the socief&

perspective has won a long series of victofies in that school



districts have been made larger*andwfewertiuﬂnumbe;L Wmﬁwiiiﬁ_ﬁl_ll,
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THE NORTH SHORE CASE __ (PLENDERLEITH)

Plenderleith’s North Shore Case (1971) examines the school

~districts of yorth and West Vancouver “to 'determine’ the

feasibility of merging the two. The North Shore Case dévelops
a set of criteria ~for school d1str1ct adequacy, acknowledging
'and making use of the cr1ter1a la1d out by Robinson (1971) in-

The Armstrong Case, but, whereas the criteria developed by |

Robinson might be used in’judging the adequacy of any school
district, Plenderleith's criteria consist of guidelines for
judging the adequacy of "a modern, medium-sized urban school
district" (p. 8). -

_-It is difficult to asses the value mix in Plenderleith's

criteria because the. thought processes and value questlons

F

which led to -the formulation of, these criteria are not

discussed in The North Shore Case.

The specific criteria devisedvby Plenderleith»cover‘a wide B
range of services and facilities for students, and are detailed
| to‘the extent that they describe optimal school sizes .and class |
sizes for various grade levels. The general criteria, however,
provide us with some partial insights into the value scheme un-
derlying Plenderleith's criteria. The principles of equality,
efficiency and diversity are represented in these general cri-

teria.

1. The school district unit should be understandable
to the people who are living in it.
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2. The school district unit "should have a minimumgﬁw
of 20,000 students to provide adequate

educational offerings from Kindergarten,to theiiiaiiiiiiif
Community College level

3. The school district unit should have sufficient
taxable values to be able to support a .
reasonable enrichment of the basic educational‘
program.

4. The school district unit should have built- in
- channels of communlcatlon between the public
_*eand their representatives so that the school o ,

- system can be constantly evaluated and adjusted 7 o
to meet the needs and requirements of the oo
people, and so -that the people can have the
opportunity to become actively involved in the
affairs of the school district (Plender]elth '
1971, pp. 8-9). , _ A ¢

While the specific criteria listed by Plenderleith, under
nine subheadings, deal with the principle of eQuality'of ser-
vice provision, these general criteria quoted above indicate a

,considerable degree of attention to the principle of diversity.

The pr1nc1ple of economic efflclency is nmrely touched upon

w1th mention of the "minimum 81ze" for a school district to

provide adequate educational effefings at the lowest cost..

The principle of diversity is given some ,considerable
- degree of attention in the general.,ctitefia devised by
Plenderleith. The first and fourth”criteria{vthat a scheol
district should be understandable to xhe people liVing in it,
and that communication and adaptation be built into the system,
are .important reasons for the continued existence of 1local
control and the school district system. But,}further to this;
the significance of the principle of diversity in
Plenderleith's (1971) scheme is evident in the third

criterion: that school districts have access to sufficient

‘Jﬂh
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local funds to allow for themﬂreasonabiehenrichmentfjofjihe;hm;ﬁ

basic program financed by the ProVincialvGogernment (p;ns).

In concluding his case study, Plenderleith '(1971) notes

-

that the chief objective of any educational system is

the establishment of the most efficient method of
providing maximum educational opportun1t1es for the
pupils concerned (p. 133) , 8

While eff101ency is touched on here it should be p01nted out,zf*

“535that the notion of equal educatlonal opportunlty, the concept\

given such extensive treatment: in most of the sources examined
in this review, is not mentioned. dRather, Plenderleith uses

the phrase '"maximum educational opportunities'. Further, these

maximum opportunities are linked to 'the pupils ‘concerned.”

The inference which might be tentatively drawn here is that the
provision of maximum opportunities may mean the provision of

different,opportunities for students'in different communities.

SUMMARY AND ANALYSIS OF B.C.S.T.A. CASE STUDY REPORTS

Five case studies were examined in order to determine how
each denlt with questions concerning Qeiues. )

Robinson (1971) holds that the first value priority in a
value '"mix" shonld be equality of opportunity insofar as the
scope of the educational program is concerned. Robinson also
calls _for wider citizenr involvement in educational
decision—-making and emphasizes that new avenues ought be
developed to encourage citizens to participate in locél school

sffairs. He acknowledges that some small districts are perhaps

i€ss efficient than some larger ones, but advocates that the
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-Province make allowances in its- grantw*fqrmulae~—f0?tisqmeij:fji¥%fi

3

these '"'small but necessary” units

Although Lev1rs (1971) claims to agree with the balance of

the three values outlined by Robinson (1971), it,seems that he

emphasizes the value, efficiency, to a greater degree than
Robinson.  Levirs  (1971) is primarily concerned with
recommending new school” district boundaries which uould

maximize the economic efficiency of the schools in the region

He notes that combining resources - through amalgamation would -

Ca

improve and tend to equalize educatiohal oppoftuhity. Levirs
(1971) does not speak about community involvement in . the
decision-making process as Robinson had done It is " thus
apparent that Lev1rs probably Valued the pr1nc1ple diversity,
least of the three values.

‘Stibbs (1971), like Levirs (1971), was concerned primarily

with altering boundaries to incréase resources, to _provide -

increased services and a more equal distribution of services.

Also, like Levirs, Stibbs speaks of informing the school

community of decisions made by policy—makers, rather than the

involvement of the school  community in the decision—makiné
process as Robinson (1971) had called for.

Coleman (1971) touches: upon economic issues in his report
but emphasizes the tensions which exist in community and
society persbectives -on the goals of education, noting the
predominance of the society vperspective resulting from a
long-standing desire to achieve gréater equality. As ‘well,

Coleman 1linked the society perspective and the pursuit of
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:'iequality to the continued trend toward the establishment of

larger and larger districts.. Coleman (1921)+WWLLMaiﬂobinsoniiii

(1971), and unlike Levirs- (1971) and Stibbs (1971), advocates
that greater attentlon be pa1d to involving c¢itizens in the
aaffairs of their local school district.

Plenderleith's (1971) value scheme is implied and ' not

explained in The North Shore Case. If7fhiéﬁ?recommendations7;m'

provide clues to his value scheme, however, it seems that the

value, diversity, receives considerable emphasis, although

issues connected withfthe‘values,iequality and efficiency, are

noted. Plenderleith seems to touch on one'point'which'is‘not

mentioned in the other four studies. =-fe notes that school

districts shou}ﬂ“ be 4concerned w1th prov1d1ng wdifferent‘

educational opportunities to meet the various needs of the

citizens in the communities they serve.

DISCUSSION

The introductory chapter to this stndy pointed out that an
enduring assumption of researchers and policy-makers, w1th
regard to value questions in school district reorganization
proposals and policies, is that the three values--equality,

efficiency‘and diversity, the major organizing values in the

design and structure of school systems--are necessarily

competing values. Evidence of this assumption seems to exist
in the major commissioned reports on the school system of
British .Columbia between 1925 and the. present. Further

evidence of this assumption appears to be present in five
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reports- on school dlstrict reorganizatlon"*commissibned’ andfjii

7pub11shed by the Brltlsh Columblb SchppigfyusgeeskAssociation
in the early 1970's. | - |

The plctureﬂnhlch emerges in this chapter indicates that
the various authors of reports on the school sysféhr\and/or'}
h school district reoganization in B.C. generally ncted the
e 1mportanceif0f all three ~values--equality, efficiency and
d1vers1ty;—but frequently argued that one or hwo of the valnes
‘shoulo receive more attention or emphasis than one or. two of
_phgaothers. ‘The'general assumption in most of these reportsvis
”fhaf'hSince it 1sE not poss1b1e to construct policies which |
'max1mlze or seek to deve10p all thfee values simultdneously,.
then certaln of the values must be sacrificed in a sense, to '

AN

greater and lesser degrees, in order to enhance others.
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CHAPTER THREE: EQUALITY

In the eyes of the Province the child in Telegraph
Creek isas much entitled to a good schooling as the
child in Vancouver, and everything possible would
be done to see that he got it.

~-Maxwell A. Cameron
Report Of The Comm1ss1on Of
- Ingplry Into Educational Finance
ot : . p. 36

Schooiiag ,is: an important coqmodity' and the returns to
investmeﬁts in schooltag'beaefit both.individuals and'society.
Individuals are seen to beneflt from education in economic and
social terms Increased levels of educatlonal attainment have
long been associated with hlgher incomes and- social status
The whole of soeaety is sald to benefit because the 1ncreased
educatiopal “and skill *Ievé*ls"*of*w,orkers has been linked to
increases ia the productivity of the labeurlforce - Indeed,
ﬂas_Porter (1979) points>out, "a good proportlon of the econeslc_
growth of industrial societies has been attributed to
educational levels” (p 251) |

‘That education was long thought,to<;e of great benefit

to individuals is clearly evident in Putman and Weir's Survez

0f The School System (1925) of British Columbia. Putman and

Weir held that L”free education means the' open door  taq
educational and social preferment," and stressed that most
British Columbians were of the opinion that "a 'square deal' K

in adult life is not worth much unless there is a 'fair chance'
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during childhood" (p. 302). Whilé”Pufmdﬁ”éﬁd“WéTf?stressédm

the importance of eqﬁality of educational oppcrtunitg;bécause;;;gg;g

of the great benefits éducation was seen to-offer individuals,
Cameron (1945) stressed the benefits for society as a wholé.
Cameron advocated that because society would ultimately benefit

~from efforts to equalize educational opportuhity, the cost

burden should be apportioned with reasonable fairness and that,

_bgcausé education wés arprovinciai responsibiliti, the Province
should see that educational funding was 'equalized among
districts. , |
Whether the pursuit of equality of educational opportunity
arose from polifiéal values or from economic considerations

remains a moot point. Lawton (1879) argues that the enduring

emphasis given to the pursuit of equality of educational

opportunity in Canada arises out of the deeply-fdoted values

of the Canadian political syst;ﬁ.. James‘S. Coleman (1970),
“on fhe other hand, makes the case that Americans were motivated
to adopt the concept cf equality of opborfunity and pushrfor
publicly-funded schools by economic- considerations. Coleman
(1970) concluded that |
when one [person's] childrennbegaﬂ to be potentiai
assets or 1liabilities for othker [persons], then

interest in public education developed and 1led to
the establishment of public schools (p. 66).

Peter Coleman (1972) notes, in his study of eQuality ot

opportunity in Manitoba, that

- the issue of educational opportunity becomes a very
serious one for educators and for educational systems
when education becomes a determinant of one kind of
success in life after schooling. Clearly, if success
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in the school context was not related to amy -

subsequent achievement it would still be important

to provide some measure of equality of - opportunity ——
in education, but it would: not be a vital issue of
importance to the entire society (p. 2).

This chapter examines three basic interpretationsfdf the ‘

term "equdlity of opportunity" looks at areas of conflict which

@

have been seen to exist historically between the values,:

equality and diveréity,' and examines five basic financial

‘systems which have been, and continue to'be, uéed to distribute

funds from central to 1dca1 governments to equalize per-pupil

expéhditures among school districts. Possible problems with

each financial distribution system are discussed from é policy
perspective. ° Subsequent sectioas ‘of this chapter chronicle
apparéﬁ% changes in the societal mood which, it will be

suggested, reflect changing perspectives on the ability of

school systems'to achieve their 1ohgstanding goal: equality

of oppbrtunity. It is suggested that while many school systems
may have achieved a greater measure of equality of dpporfunify,
(over the last four decéﬁes), in terms of equality ofbservice
provision, these achievements haye not substantiaily alteréd
“an unequal social structure. The final section of this chapter

explores the thesis that school districts will pursue dﬁality

and hence equality goals to the extent that internal and '

external structures provide the incentives and controls which

allow and encourage them K to do so.

DEFINITIONS OF EQUALITY

As the introductory chapter to this paper suggests,
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perhaps one of the most important;contributtpnsWdethgfggrrgnti4¥ijj

research on equality in education lies in thérfrealm of

»definitién. 'It is important thg{rpolicy—makers,‘practitionersp
7 :feSéarchers faﬁa other members of Vthe school community
understand what they mean, hence what they want:to achieﬁé,
as they advocate the vaiue, equaiity, in.proposals'éna policiés
for the‘organiéation and/or reorganization of schooI district
systems. - ‘ -
Seeley (1981), Alexander (1982), Garms, Gdthrie and Pierce
(1978), Madaus, Airasian and Kellaghan (1980), and Burbules,
Lbrd- and Shermah (1982) have determined thét  therev are
,»basically_three interpretations of equaiity‘which:have émerged
in discussions Oof equal educational opportunity:lequ#lity'of
access, equality of treatment and éqﬁality of -outcome. In
fagt, it may be that the concepts ofiﬁeqﬁality of}treatment“

Sfriétly speaking, oughtrfhétﬂﬁbe

and ''equality of outddme”,

labelled '"definitions pf equality of opportunity”. Coleman

(1972) argues that "equality of access" constitutes one level
of equality of opporturity, whereas the notions of "equality

of treatment'" and ”equalityﬁ,of outcome" actuall&r seek '"to

A

provide educational opportunities unequally" .in the sense thét
jk\ . ’ i - : .
they call for planned inequality (p. 62).

Equality of '~ access, without duéétion, has’ beeﬁ the
longest-lived and most-widesyread interpretationcof‘"equality
of opportunity'". As Garms, Gﬁthrie and Pierce (1978) note,

equal access assumes that providing students With

at least a minimum level of school resources suffices

to ensure equality of educational opportunity
(p. 22).
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Historically, this definition implied,'inwmany“casesT*ThaLmas
_ : ! '
long as schools: of some description were prov;ggg_jtoa~all

communities in a given jurisdiction, then equality . of

opportunity would exist for all students. Subsequent to the .

| devélopment of this definition, concerns about the differential

quality of schools within districts, regions, states or

provinces caused the definition to evolve to mean more than

simple access. Equal access came to mean that every community

in a Jjurisdiction should be- entitled to tke same, minimally

“adequatc levels of school services; In a study of equality’

of opportunity in Manitoba, Coleman (1972) 4advocated this

detinition of equality (equality of access),onoting that

simple equality is obtained when 'every child (no
matter where he or she lives) has an equal chance
to ohtain the services of highly qualified teachers,
suitable programs and adequate facilities (p. 4).

The definition of equality of opportunity which has been -

c:}]ed "equality -of treatment" by Garms, Guthrie and Pierce
™ . ] . .

(Y978) acknowledges that students have widely—varying'

abilities, handicaps and talents. Therefore, educational

services should be highly tailored to each student's specific

circumstances. It follows then that supplying the same level
of services to all students, as ’suggested by  the
interpretation,‘ "equality of access'", discussed above, is

‘insufficient because "what is adequate for some children does
not put less fortunate children at the 'starting line' in the
ruce for life's rewards" (Garms, -Guthrie and Pierce, 1978, p.
23). Thus, the notion of equality of. treatment might best be

defined from a policy perspective as the supply of different
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types and levels of services to Stﬁdeht§4iﬁ”fg&ogniﬁﬁbh“bf”thém“’M*

factvthat students have vastly different abilitiésfffx~ﬂ~g‘
| The third interpretation of.equality of opportunity calls
for the equalization of educational outcomes. This interprét—
ation "stemmed from the observation that academic achievement
had become crucial fof personal success" (Garmé, Guthrie aﬁd'
Pierce, 1978, p. 24). 'Thﬁs, those who éubscribé to this inter-
) pretation call for policies which set minimum>standardsrof com-
«ipetence, usually measured by one or a number of standardized
| tests, and which do not necgssarily specify the levels and
types"of resources required t achieve . those compefencies.
This inferpretafion implies, éimyn that regardless of the
"varying abilities of Students when they enter the system, the
\schools should appIy’Qhatever resources might be required‘tov

make those students as close to equal in their abilities as

.

is possible when they leave.

The problem for policy-makers, assuming that somé
consensus can be reached. about which definition or definitions
ot equality of opportuﬁity should be pursued, is ta translafe
the appropriate prihciples, values and goals intq policiés
which will help achieve fhem. Educational'researchrhas’pointed
.out numerous problems and issues connected with the developmént
of ﬁolicies designed to achieye the goals outlined by each oné
of the three defimitions or interpretations of equality of
opportunity explained above. Some of the more salient issues
will be noted below. |

The major problems facing policy-makers who attémpt to
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achieve equality of opportunity'by}equéliiiﬁg access-—through

the supply of idenfical levels and types of services to all -

communities within a jurisdiction--have been well documented,

since historically this apprdach to the achievement of equality

has dominated all others. This approach to equality. is clearlyv'

the least difficult of the three in terms of méasurement. To
the extent that central governments can devise funding formulae

which allow local goﬁernments to supply the sage services in

all districts in a jurisdiction, equality of access will exist

in some measure. The problem, however, is that this method
of measuring educational opportunity ''rests on two highly
) ] RN
questionable assumptions,' according to Dyer (1972).
The first assumption 1is that - there is a one-to-one
relationship between the cost of what goes in to the
running of a school and the quality of the goods and
services bought for the purpose. The second is that
the quality of the goods and services, thus measured,
bears a similar relationship to the effectiveness
of the school in meeting the developmental needs of
the children (p. 513).
Seeley (1981) has summed up this problem succinctly, noting
that 'while one cannot condone giving worse or fewer services
to some than tc others, equal service inputs are not guarantees

of equality" (p. 111).

Similar, and additional problems exist for policy-makers
who might attempt to achieve equality through policies designed
to place in~Ppractice the interpretation of equality which has

been outlined above as "eqﬁality of treatment'". An important

distinction between the notions of '"equality of access'" .and

Y
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"equality of treatment™ must be noted.CWMfe’"equayllity’ of
access' would.seek to provide the same levelsgeimservicesftO*4*9*
allrcommunities in a jurisdictioh; or to all s;hbol,districts
in a school district system,-JeQUaiity of tfeatment"vWOuld seek:
to provide different levels of services to individual.studeﬂts
based on the degrees‘ of advantage or disadvantage of those
 students within a school district or a school. It,iS Ihi§” 7777777
focus on the .individual, rather than ’thé community, which
introduces overwhelming elements of cdmglexity for provihcial
or state policy-makers who must attempt £o measure the effects
of policies designed to achieve the objectives of equality of
treatment.. This interpretation, however, is frequently
reflected in central government policies to apply differential
funding levels for .such groups as the physiéally and mentally
handicapped and the gifted. However, the success orrfgiqugg;igi
of  such policies often depends upon the decisions,
'.underStanding and initiative of school  ©boards, distriéi
administrators, school administrators, feachers, students,
parents and taxpayers far removed from the seat of the centrai
government. |

Studies and policy proposals which argué: fof-kthe
equaliéation of educatipnal outcomes have received much
discussion and crificism in educational research. Nwabuogu
(1984) suggests at least three questions which require answers

before policy-makers can begin to consider proposals that would

seek to equalize outcomes: -



1. What are the outcomes we w1sh to achieve9

2. How will we measure these outcomes? and - B

3. Does equality of outcomes mean minimum outcomes or
maximum outcomes? (pp 79- 80).

Nwabuogu argues that ,until and if educators can determine
reasonablyrdefensible answers to these questiohs, the prospects
for developing policies .to achieve ?qualiPYleWQﬁt996§m5§?1$,
appear to beiquite limited. . However, the effective schools
research may provide a convenient starting poihtgihﬁterms of o
supplying educators and policy-makers with, at least partial

answers to some of these questions. This line of argument is

pursued further in the discussion section at the end of this

chapter.

EQUALITY AND THE LOCUS OF CONTROL

The value, diversity, which subsumes the concept of local

control, has 1long been seen to conflict with the value,
equality. In fact, as the first two chapters of this paper
suggest,, many studies assume that 1local: autonomy and the
pursuit of equality of opportunity are incompatible in the
sense that when greaterrlevels of local autonomy. exist in a
system, then 1lesser 1levels of equality_will be present; and
where lesser 1levels of autonomy exist; greater. levels_ of
equality will be present. This section will argue that local
autonomy'and equality are not necessarily inccmpatible values
and that they may be ccmplementary or mutually-sustaining
valugs, depending upon the nature of the financial distribu“ion

policies of a central government.

S
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In British Columbia the»—nOtion~~thatavloeal—ﬂcontrol—Wanda

equality represent conflicting values first 7surfaced in two

major reports: thekPutman Weir Survev (1925) and the L:ng
Report (1935). Putman and Weir argued that if tne provincial
government financed school distripts in the ‘interest"of -
achieving equality of access goals, 1local administrative aﬁd'

academic control would be lost to the central government"as

a matter of course. King -noted that between 1888 and 1935

the‘ poliCies of the government had shifted the vburden of
education from provincial to local anthorities.:‘The result:
"inequalities of burden and inequality of epportunity" (n.
7). In short, Putman and Weir (1925) and King (1935) imply
that there are causal connections between 1local control and
inequality and centralized control and equallty.

The conflidt,< however,' between local ,autonomy and . the
pursuit of equality may have been 81gn1ficantly overemphasi;edigmiggi
Coons, Clune and Sugarman (1970), for example, claim that they

are convinced  that this supposed antithesis. between

equality and subsidiarity is overdrawn: that both
values can be preserved if only one is willing to
struggle with the complexities and fine tuning re-

quired of any balanced system (p. xxii).

Clearly, both central and local govern@ents have a role
to play if equality of cmpertunity; through the achievement
of equality of access or service provision, is to be realized
among school districts. However, byvvirtuerof the Constitution
of Canada, 1local school districtsb are, legally speaking,

creatures of provincial governments;. provincial governments

can create or alter them at will. Thus, it seems logical to
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argue that if central governments~Create school districts which

aré‘inherentIY~unequa1 in terms of'their'abllifies to prov1de
-serVices, ther central governments are responsible  for
implementing policies which ‘wili correct 6r' minimizé» such
{nequalifies. hfn ‘the past, provincial ipitiatives designea

to correct inequalitieé in the abilities of school districts

school distriét reorganiZation policiesA and financial
distribution policies. 'Schooi district'reorganization policieé
typicali§~'soﬁght to consolidate districts to increase the
potential for achieving economies of scale. (Camerop, 1945)
ahd/or to consclidate property-rich and property—poor districts
| to distribute wealth mone evenly over a region (Levirs, 1971).

Financial distribution policies, or funding formulae, geherally

speaking, are designed ,t_wwallow central governments to
Histribute funds to districts with Ehe goal of redﬁc{hg and/or
pessibly removing inequalities among school districts;ih fermsv'
of leVels of service’prOQision and/or 1évels of éxﬁenditure
and/or their abilities to fund educational serv&ces; Of'thei,
basic fin%pcial distribution systems (examined in the nexf
sedtioh) some are clearly more Compatible witthTeater dégrees
of local control than others. Thus, one of the key factors
w@ich “seems to determine the degree of conflict. or = _
cémpatibility between the values, equality and dive?sity; in
the organization of school systems is +the nature of the

financial distribution system used by a cent;aée'government.

This line of argument will be pursued in greater detail in the



discussion section at the end of this chapter.

' EQUALITY AND FINANCIAL DISTRIBUTION SYSTEMS

EduCational finance. theories have 1long beehllinked te the
pursuit of equality because of the enduring belief thaf qpa1ity
and hence eqﬁality can be purchased and that levels Qf service

provision “have -a profound effect on ’learning outcomes

_(Alexander,‘1982). The purpose ef this section isvtoexaminev
three basic theories, encompassing five basic methods, of
resourcevdistribution'forgeducation systems:
g 1. flat gfants and:feundation programs;

2. percentage,equaliéing and power equalizing pro--
grams; and

3. full central government fundi;g.
It should be noted -that the five basic methods which will be
~discussed subsequently arewiexaéined at a theoretieaifwleyelj——%——
“and teat all such methods can end have been alteredv using
'weighting formulae, cash grant suppiements for special programs
and a host of ’other "add-on's." As Alexander (1982) ' has

observed of the various programs employed by the state

governments in the U.S., many jurisdictions ’often use
combinations of typeshbf funding formulae: "hybrids,'" which
confain features of several basic forms. ) However, the five

%

forms. are presented here as if they were quite pure and - —
dfstipct, with unalterable characteristics.
As each theory or method is discussed, the same pattern

of presentation will Dbe followed: First, the philosophical

Yy

I

=
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basis for 'éach rwill.'bef—given;——foliowedW*by **** thei*mgthg§§fjpjjffjj:j

distributibn,»and finally, issues and problems associated with

each method related to the theme of equality of'Bbpbftunity,

will be discussed. : . -
The philoséphicai basis of a flat grant system of resource

distributionvassugeé that each citizen in a jurisdiction shduld

be guafanteed a specified'minimum level ofvschooling,'and tﬁaf
the central goVernment can determine of what this ﬁini@ﬁﬁ ié;élww
shouid consist; - It is also assumed‘thét services beyond this
minimum will be pdrchased by funds raiéed within'local school
districts. In practice, a flat granf’program distributes funds
from céntral tb local governments on the basis of a specified 4
number of dollars per student enroled in the district.
Although Garms, Guthrie/and Pierce/(1978) have détermined that
there is nothing inherently unequal about a flat grant system‘
insofar as fundé aré "prééiééd' to  a11 studénté eqﬁéii§imﬁi,;4?
and...raised by taxes 1levied at a uniform rate" (p. 189),

others have noted problems with flat grant formulae which éodld

s

- produce significaat inequalities in practice. Benson (1978)

suggested that equality of'opportunity
implies that any two children of the same abilities
shall receive equivalent forms of assistance in
developing those abilities, wherever they 1live in

a given state and whatever their  parental
circumstances are (p. 62), '

According 7'to Benson's criteria, flat grant formulae,
théoretically speaking, would fail to take 1into account
geographical factors which may influence, say, transportation:

costs and/or other energy costs. As well, flat grant formulae
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do not make allowances, _at’ least in theory, for - atypiecal —

 étudents. / . . R S
Foundation programs, according to Garms, Guthrie and
Pierce (1978), derive from the same philosophical principles

z

//§ as flat grant formulae. Usually, where Jjurisdictions employ
J .

foundation progfams, the central government specifies a minimum
dollér—per-pupil figure<which school Qigtrigts are to receive.
The districfs raise what monies they can through takes ‘on
;property and, if the amount the district faises falls short

of the minimdﬁ figure established by the central govefnméﬁt,

then thé central government subsidizes the district up to fhe,
specified minimum level. Typically, jifisdictions which

distribute funds for education using foundation prSE?ams

contain school districts with differential per-pupil spending

the’ minimum number of dollars per student 1locally, are .

LY

subsidized up to the minimum level, property-rich districts
are able to/ raise amounts equal to, or in excess of, this o
minimum. Simply put, unless the central government takes awﬁy
the amounts collected by property rich districts, in excess
of the minimum, ?233w5hose districts have more dollars td spend
on education than' property-poor distriqﬁs. 7

Percentage equalizing formulae are 5based on the 'notioh
that equality will be achieved as long as all studehts in a
district.have access to educational services on the same terms.

Those '"same terms" include the provision--the same for all dis-

tricts—-that each district should detérmine the amount it wants
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to spend on education within’théfaigffiéf; TheecentrdITgovernr I —
ment, hdwever, acknowledges that iﬁﬂhas anWinieresiwin;seeinggggege
that ail students receivefseme minimum level of services and

SO provides at fixed percentage ’of egch 'district'e budget
according to an ”aid ratioc" caleulated en the basis of whefher.

a district is property—rich'or property-poor. The pemaiﬁing

rd

expenditures 1in -a district, those not covered by- the

contributions of thé central goverement,'must be derived from
taxes 1e§ied on prope%}y within the district.

Benson (1978) nofes; of the percentageeequalizing grant,
that it may beveaid to have equalizing effects ''since the share
(contributed by the central government) is larger in poor dis-
tricts than in rich"w (p. 2995. Garms,. Guthrie and Pierce
-(1978), however, find’ fault with the percentage »equeliZing

Q

grant systems on the grounds that inequalities arise out of
the design of tﬁe system insofar as it guarantees that.'££;*“‘*4*
central government Qill share in any school dietrict budget,
no matter how large. 7

Power equalizing is a wealth equalizing_ concept wﬁich,
like percentage equaliziﬁg, is not cogcerned with the
achievement of equal per-pupil expenditures but with equalizing
the abilities of school districts to paylfor the schools they
operate. Inherent in .the power equalizing/concept‘is the view
that 1local communitiee, and not central goverements,, should
‘ decide how much they want to spend on education. Under a power

equalizing plan, the central government, recognizing that it

has some contributions to make to education, guarantees a



certain number of dollars per pUpil'perTmill levied. Alexander

(1982) concluded that these guarantees, inmthedry, are based
on the notion that the actual level of educational ‘support
"should not be related to avdistrict’s wealth and that ﬁa nnif
of effert mustfproduce&the same support everywhere" (p. 208).

Full central governmenf funding of”educdfion syStems is-
built upon the philosophy that education is ultimatelyf~the ffffffffff
responsibility of the central government and that services must
be distributed to students on ‘an equal. ‘basis. Generally
epeaking, when a central government takes over the finance of
educational services in all school districfs, no geagrephical'
variations in school expenditures are permiéted}although meny
such sysfems make adjusfments for differing edueational needsr

When a central government funds the school districts in
its Jjurisdiction it also collects all property taxes on land
within its boundaries,  and no local taxation is permitted. The
cenfrai government . distributes funds on the basis of specified
dollar amounts per student. Garms, Guthrie and Pierce (1978)
conclude that full central government funding of school
‘districts appears to solve some of the problems which may be
associated with other formulae, but that 'such a high .degree
of equity has a price,” and that price 1is increased central
control (p. 201).

| Arguments on this issuelgo two ways. Garms, Guthrie and

Pierce (1978) and Berke (1980) argue on the one hand that

full (central government) funding does not
necessarily imply (central government) operation of
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the SChOOlS, but me'refly ~ (a central governmenc)fffww I
guarantee of equal amounts of money per pupil to each
district (p. 200). .

On the other hand,,McLaughiin and Catterall (1984) note thaf
since state governments in the U.S. have become increasingly
involved in financing school systems, these governments exhibit
a tendency'tb argue that

if the state (is) paying more to support the schools,

it—ought to have mcre to say about how they are run
(p. 376).

In chapter‘fogr, the case is argued that since 1983 in British
. Columbia, when the provincial government introduced a full
central government funding scheme for school districts_ using
a program budgeting system, the government effectively
centralized much of the decision- and po}icy—making authority
which had previously rested with local school diStricts,

Other analyses of funding formulaé have concluded; thatﬁgﬁgﬁi
in systems where full central government fundiﬁg ofveducation
exists without special and adequate weighting factors that take
into account different methods of production in small and/or
isblated districts, inequalities may, in fact; emerge in the
&ollar amounts expended on Eervices for students. Fox (19817
addresses ‘this' issue from ‘a  theoXptical perépective, and
Coleman and LaRocque (1984), discuss this issue in their study
of ecoﬁomios of scale in the operation ofxschool districts in
British Columbia. Fox (1981) noted, as did Coleman and
LaRoque, that smaller, and less'densely'populayed districts

may have more capital in thé form of smaller and more

numerous buildings, a factor which can be substituted
for transporting students greater distances (p. %§3).
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Thus, weighting factors must be added to full central govern-
ment funding packageé so that students -are not "pen&iiéedﬂ~£er;———
living in small, sparsely—populateq‘schoolwdistriéts. Coleman:

and LaRocque (1984), in their studJ of schoolidistrigt costs.
in British Columbia, where, asv of 1983; schdol distri@ts
receive 100 per cent. .9f their»'b&dgetf aliocations from the

provincial treas&ry,‘noﬁé that the funding formula -

contains a 'dispersion index' winich yields an .
additional. grant of 2% of most costs for students : ~
in schools more than 30 kilometres from the. board

office (p. 15).

Coleman and LaRocque (1984) conclude that

since...gross operating .costs per pupil in small

districts are 123% of provincial means and in small

schools can reach 196% of district’ means, the
additienal grant is correct in principle ‘but

inadequate in practice (p. 15). : :

w

HOPE, UNCERTAINTY AND DISILLUSIONMENT: THE ‘PURSUIT. OF EQUALITY

In twentieth century North America the pursuit %of
equality, represented by the search for eqﬁélity of educ;tional
/bpportunity, can be linked to changes in social attitude§ or
moods, b;ginning with hope, moving to{uncerpainty, and finally
to disillusionment, and peghaps despair and pessimism. Tﬁe
purp6Se of this section is to briefly outliné some of the key
works which may have responded to, accompanied, and/or

influenced these apparent transformatioms in social hobd.
The period between the epd of»wdrld War II and the second

half of the 1960's, roughly Speaking, might be des¢ribed as

a golden age of hope in regard to the search for equality
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uhrough’ the pursuit " of the 'principles- of‘ equality of

'naucaiirnal opportunity. During this period both the pub‘ic

}nd educators seemed to believe v rv strongly that education

o

was a great “egqualizer" or " eveler“ ‘of people. ﬂThree
ciements of the conventionél wisdom which emofged in ;his.efa
of hope, coocerning the relationship betﬁeen 'education’ andf
cquality, Stand.out It Seeos that many'belieﬁed*thot equality

could be. achievea 1f equal amounts of money were spegg_on_dfl
students. As Porter g1979) points out, most people thought
that if exoenditures wefe equalized then “the average level‘
of skills amoﬂg schools would become equal, tﬁht is varlations

betwoen qchoolq would disappear” (p - 253): It also appears

;o bhe the case, durfng this period of hope and expansiofi, that

’people were convi"yed that

the more resoUrces the higher quality»SCbooling that
could be expected, Such things as smaller classes,

better-educated teachers, Detter school Iibraries‘
and equipment better school physical plant and so
on were all thought to be central to producing bet-
ter-educated children (Porter, 1979, p. 253).

The cra’of uncertainty,' which followed tpe‘ age of hope, was
to see =all aspects of this conventional wisdom questioned.

* The pubFication of the Equaiiiy of Educatjonal Opportunity
gyrvey, conducted by Coleman et al. in 1966, mikht be said toﬁ
mark the beginning of an age of uncertainty. In short,
Coleman’s sQrvey‘ “denied the efiicacy of ‘schooliog as a
power{ullequalize? in American socie;y” (Hadausi Airasian and
Kellaghan, 1989, p. 28). Further, it called into question the

conventional wisdom about the relationship between resources

and achievement (measurnd by standardized tests). Coleman's

s



(1966) repo.t noted that

cchools bring little influence to bearvon a' child's

achievement that is independent of his background —
and general social context;...this very. lack of an
independent effect . means that thé inequalities
1mposed on children by their home, neighbourhood and
peer ‘environment are . carried along to become the
-inequalities with which they confront adult life at
the end of school. Equality of educational
opportunity must imply a strong effect for schools
that is independent of the child's immediate social
environment, and that strong independent effect *is
not present in American schools (p. 325).

Although a wave of -controversy surrounded the release of

the Coleman survey, and arguments went back and forth about
perceived flaws in thefmethodology, analysis andafindiugs, it

would appear that the public heard only that students leave,

schoele as ''unequal” as they enter them, and that most of the
"stuff" of education that can be bought makes little dlfference
to achievement.. |

it that filtered out into the publlc realm caused cracks to
appear in the conveptlonal wisdom generated in an age of hope
then the study of Jencks et al. (1972) may have caused“this

conventional wisdom to crumble and break .down entirely.

@

If the<Colemaa~study, and particuiarly the'eiements~of4“

Inequality: A Reassessment Of The Effect Of Family And

Schooling In Amerioa,rby Jenckstet al., can be viewed as a key

: study, Mmarking the fbeginning of an” era of disillusionment.
% According‘to Madaus, Aifasian and‘Keilaghan (1980) the Jencks
{stuqﬁ "‘tested, and found erroneeﬁs, threeﬂ’iloﬁg-étandiqg
aS$uhptioas; left-overs from the cohvent;onalleisdom of an age
ofchpe. g | Q

Tbe firss \assumption was that eliminating - poverty
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poverty rise out of it; once families escaped from
poverty,’ they would not regress back into it. The

was’ primarily a problem'of'helpiﬂg~children%bornfiﬁtqWwﬁi

second assumption was that the principal reason poor
children cannot escape the shackles of poverty ks
becauge they 1lack basic cognitive skills such 2s
reading, writing and - calculating. ‘The final
assumption was that education was the best avenue
. for overcoming poverty  (Madaus, Airasian- and
Kellaghan, 1980, p. 43). : o : : '

EQUALITY OF CONDITION VS. EQUALITY OF OPPORTUNITY

-

This section explores the thesis that using.lniﬂdsight,

informed by the worX of Coleman (1966), Jencks (1972), Porter

(19799 and others, it may have been more éppropriate,tb have

¥

cailed tha ”éra of hope,"” the '"'era of false hope."” And to

condemn schools for not having attained what they may never

have been able to\attain in the first place, may be a false

condemnation. It may be , as Claydon (1976) notes, that during

the age of hope, scbodls were, in effect, given the task of
remaking society, a job whiéh.ﬁhey‘seemedrwilling to prbmise
to be able to achieve. | : N |

£y

It may have,been that many of the hopes society and edu-

Qators pinned on schools ref?ectea a desire to achieve equality
of condition ,réther_ than equality of oéportunity., ’Equaiity

o

of condifion. implies that whatever is valued irp

soclety--material goods, health, -+ personal develbpment,
R ) ‘

etcetera--should be distributed to all members of the society

in q}milar amounts, regardless of social position. Equality

of opportunity i?plies that, giveﬁ a society in " which

¥

structured inequality exists, all should have access to this

~

ugpequal structure and its unequal rewards, regardless of class, -
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sex, - pafental resourcss, reiigioﬁéif or » minority —gToup———

affiliations (Porter, 1979, p. 244). IR

In reSpbnse to JeanS' flndings that public education has

done 11ttle to coFrect 1nequa11t1es in social class structures»

!
K

or income 1evels Porter (1979) argues that these are equality
“of condition'issqes and that schools alone should not have been

expected_to,dorrect such inequalities.

Similarly, Porter (lbzg)\concludes that schooling cannot

correct the vast differences in income\ iévéls betweeﬁ, the
various groups in society. ' These ineduitigs uhicé have grown,
‘in séme measure, out of structures which sanction contrblled
entrance toi trades and Aproféssiohé are ot 'going to ‘be
-corrected in the schools. As ?orter (1979) notes, 'no amount
of educational reform can overcome these entrenched privilegeS"
(p. 253). .

Thus, while ,educationél 'policy—makefs ‘may be cdhcerned
with finding better ways to »achie@e greater &equality. of
oppdrtunity in educafion, it may be the task of other branches

of government and/or the society as a whole to seek new ways

~to foster greater equality of condition.

SUMMARY

This chapter has pointed out that the hopes and

"perceptions of individuals and of society with regard to how,
or to what degree, education can achieve equality stem from
a number of different aefinitions of equality of educational

opportunity.” Hence the first section of this chapter outlined

i
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three broad :def initions or interpretations\ofthe v ,ter—m——r—,—and—%—————4%;—

examined issues and .problems in policies ds n toitransiate;gggg;

. \
these definitions into prescriptions for practice \The second

section examined areas of conflict which have been\\seen to
dexist historically between the values, equality and diversity

,Five basic systems of ‘wealth distribution were outlined in the
third section.» Educational iinance, theories have been

traditionally linked to the pursuit of'equality‘of opportunity

because of the enduring belief that the most important aspects'

of schooling which influence achievement can be purchased.

Possible inequities produced by each financiai distribution -

system, if employed in-a pure form;~are'noted. 1t was pointed

out that full central government funding"thé system employed~

in British Columbia. since 1983, “may prov1de the greatest

measure of equality in terms of service provision, but has also

led to greater central government control of school district

decision-making. Some of the rproblems and issues connected.

-

with increased central control are'Vexplored in ,Qetail ~in

N
N

chapter five. The fonrth section of, this chapter noted'

possible relationships between the findings of educational

researc*, which filtered out into the public domain, and_

changes in public perceptions with regard to the role ‘of
education.in the pursuit of equality. Gnided by Jenckg (1972)
and Porter (1979), the fourth section of this chapter explained
the Dbasic distinction between equality of. opportunity and
equality of condition. It'suggested that, while edqcational

policy-makers should properly be' concerned with equality of
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educational opportupity, =educational policies, reiormsf’and”W”

systems alone will do little to alter' Inequalitiemr'in**thea*“*

condition or structure of society. Iféat is a maJor goal of'

Canadians to attempt to alter the basic structure of soclety,

Fa

then the initiatives to accomplish such goals Should come. from

society as a whdle, and all government departments (inciuding
those concerned with educatlon) have a major role to play in

devising policies to achieve such changes

DISCUSSION: , - ' -

This section will explore the thesis that school districts

~will pursue quality (effectiveness) goals, and hence'equality
goals, to the extent that internal and external structures

provide the incentives and controls which allow and encourage

them to do so. aAdditional}y, this section draws upon the

F - . - . . ° . .
literature on ‘'school finance and school effectiveness to

éxplore linkages'between the-concept ef equality of oppcrtunity

and (1) efficiency and (2) diVersity, or local centrol

As was p01nted out earlier, education finance theories
have tradltlonally\peen llnked to the pursuit of equality of
opportunity because of the eudurlng_assumptlon that the ‘most
important aspects of‘schoolingtgould be purchaseé and thaf @ere

resources would produce more achievement. Frequently, quanti-

tative research which focused on school resources
-treated all resources as parallel: moreover, it
reflected the assumption that resource configurations
.could be manipulated  and ‘'packaged” by officials
(Murnane, 1981, p. 31).
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These assumptions are questionable because,"ée,fMdfﬁiﬁe 

(1981) points out, "there is no unequivocal CQheen36§7regafding

the role of any school resource in contfibuting“‘to student . -

achievement" (p. 21). Coleman (1985) notes that district-level
studies that focus on resources as predictore efvachievement

generally found weak -or unreliable effects (p}314); ‘Bidwell

and Kasarda (1975)‘in & study of schoolvdistriet'organizatién—

and student achievement, COncluded«that o .

fiscal resghrces haa significant total effeetsi on
output (both reading aund mathematics achievement),
even though their direct offects were very small (p.
69). . : ; » ~

Bidwell and Kasarda (1975), however, argue that

this conclucion reflects a failure to examine depend-
encies among environmental and organizational
properties of school districts and the consequences -
for student achievement of these dependencies (p.

69.)

Coleman (1985) found a '"consistently strong relationship

between relative1y4high achievement and relatively 1low costs

in schvool districts in British Columbia" between 1981 and 1984
o \

(ﬁ. 13). Coleman argues that the concept of district ethos

. : - ”
or climate "may be a sufficiently powerful force 'to account

for (this) unexpected and strong negative rele%ionship” ¢tp.

, . ¥ :
34). Coleman defines "district ethos" as a district's charact-
eristic configuration of norms and practices.

This approach, which emphasizes the impertance ef

S

examining process elements, fits  with what Murnane (1981)

refers to as ''the new research dgenda" on school effectiveness,

- an agenda which
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focuses on the responses of human resources to— —
incentives provided by institutional rules and to

the ¢opportunities and constraints - provided4—4ﬂ#~f——%=————f—

secondary resources (p. 31).

o

Secondary resources, which include physical facilities, class

size, curricula and instructional strategies can be seen,

according to Murnane (1981), as '"resources that affect Student

‘learning through their influence on the behaviour of teachers

2

and students" (p. 27).

| The studies examined above,nwhich utilize or stress the
importance of process approaches, suggest that t;e behaviour
of key actors at the school levei (princiﬁals, teachers and
students) and at the district level (district administrators,
" principals, teachers and students) ié sensitive to the
institutional yrulgs, norms and practices which combine to
create a charaéteristic "ethos" br climate which can.pfomote
or inhibit aéhievement and other qufpﬁ%s in a school or a

school district.

It may- be possible to extend these arguments, by analogy,‘

to the»leyel of the central goVérnment, the province .or the
state. As Cohen (1983) asserts,

a multilevel perspective on schooling...facilitates
a reccgnition that decisions made at higher levels
of the' system influence the use and effectiveness
of ability practices at lower levels. Examining
effective practices at each level is important as
is examining the interrelationships among practices
(p;'24). . .0 T o .

-Further, it is 1likely that central governmentgpolicies,\_

but particulary financial distribution policies, have a ma jor

* impact on the educational environment in a proyince_or a' state,

4
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since financial distribution 'pOiiéiéé:”’Hegignede}io-~dehieve«m;~ﬁv
ﬁeasures of equality, can have a profouﬁdreiiectxgn;thegnatureggeggf
of power;shaping arrangemeﬁts between 1o€al -and centra%A'
aufhorities; the 'abilitie§ of school districts to operate
eff‘iciently, and to adapt and to change ih .accordance wit'h»

- ,

local needs -and preferences; and ultimately, it ‘seems, on

student performance. In short, central government policies,'

-

and particularly financial distribution policies, may affect
student performance»to the extent that fhese policies p?ovide
incentives and confrols which influence the behavior bi key
actors at the vdrious levels down through the school system
hierarchy. | | |

DraWing upon school finance research and school
effectiveness research, the remainder of this sectionvexplores

iinkages between the COgcept ef-equality of opportunity and o
(1) efficiency, and (2) diversity, or local control. The
purpose of this discussion is to show how the values, equality,
efficiency and diversity, can be. regarded as
mutually-systaining Qalues, rather than competing.‘Values in

-

the design and organizatién of school systems.

The linkages be%ween the coﬁee;t, equality of opportunity,r
and efficiency can be made yith’gﬁidanCe fromueffeetive schools
reseerch. -In" chapter four the case is made that max}mum
vefficiency exists in an organization/whenrnecessary inputs are
: coﬁbined using least-cost production methods to achieve maximum

goal attainment. Thus, the degree to which an organization,

ltke a. school district, achieves its goals;'or, put another
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way, the degneéi—bf ~effectiveness-ofuwaanorganizatipgfjj;gjjtjfj;j

crucial factor in determjning its level of efficiency.

Equality “of opportunity and efficiency can be régarded
as mutually-reinforcing educationallpolicy‘goals in the segse
that increased levels of equality of opportunity will‘result
in a proviﬁce, state or diétfict fron; successful efforts to
improye_'the'teffiCiency of all schools, but espeéially those
with poor and mediocre track. fecords in termé of VSf;déﬁé
aoutcOmeé.\ It must be noted here that the concept of
efficiéncy, as . it was defined in the intrOduction to this
paper, 1includes both <cost ahd ;Behefit criteria. Therefore,
_in the case of a school or 'school district, changesrin»programs

and/or practitces which do not require additional expenditiures,

. but which improve | student . outcShes, can bring “about
_ ] . . )
- improvements in N levels * of  equality ° and ° efficiency
simultaneously.

-

Effective schools research, with its emphasis on précess
; - o [
elements, has shown that the way schools use resources can be

Y

as 1important, if'not‘mofe important, than'the‘acfuai quantity
of these resources. 'Thus; 1t central goye?nment policy
initiatives provide ificentives to school districts which Cause
them 1x)’encourage genuine innovation in schools through the _
adoption 6f étrategies from effective schools reseafch, then
anyvgéeater degrees of'effectiveness in terms of dChievgment'
or goaf attainmeht will also represent increased efficiency,
providing that the district's ﬁlevel of “resources' remains

constant, or even if it is reduced. However, as McDonnell
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(1983) warns, most districts caﬁﬁbf”ﬁff6fdf1nnovafionfsimply_ﬁﬁww,
for its own sake. The innovationsshe‘reCOmmegqécaiethosé |
which (1) build on the effective.schools research, and (2) are
\low in cost. B

Thus,ﬁin times of fiscal retrenchmént,‘work can begin onA
making schools more effective without increasing resource al-
locations to districts or schools. McDonnell (1983)~note$that
some of the key factors which have‘ been».associated with

effective school.s inclﬁde:

The leadership role of the principal, particularly

in instructional matters; agreement among the
principal, teachers and parents_ about the schools’
instructional goals; a school climate that is.

conducive to learning; high teacher expectations that

students can perform regardless of their backgrounds;

and a system for assessing student performance tied

to instructional objectives. Other, related

characteristics include: a strong sense of teacher

efficacy; ongoing in-service training for teachers;

a balance between, strong principal leadership and

- teacher autonomy; and high levels of parent-teacher ~

and teacher-principal contact (p. 75).

Clearly, attention could’<be paid‘ to many of these} factors
without additional funding.

The linkages between the concept, equality of opportunity,
and diversity can also be made with guidance from the effective
schools research. As was pointed out earlier, equality
advocates have 1long argued that increased centralizgtion' of
autﬁority in terms: of financial and other .regulatory
policy-making ‘wouid result .in increased 1levels of equality.
Local control,: it was  frequently argued, was respbnsible>for

the creation of inequities among districts in terms of service

provision which, in turn, was thought to be responsible fofz
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-differential levels of effectiveness‘among districts However

the effectiveness rcsearch presents quite a different case with

regard to equa11ty and diversity goals. If the knowledge which
has evolved from effectiveness research is applied in practice,
significant 1ievels of autonomy at all 1levels throughout the
school system organizational hierarchy will need to exist. The.
case has been made many times that the presence of enlightened
leadership is extremely important at the school and district =
levels for the implementation of innovations. It could also
be argued that leadership, at least in the form of policy
initiatives, is important at the provincial or state 1level.
However, at the district and school 1levels, McDonnell (1983)
holds that

a balance needs to be struck between the authority

of central office administrators and the autonomy

of school-site staff. Within the limits imposed by

districtwide objectives and resource constraints,

teachers and principals need to be free to deCideﬁ

which instructional approaches make the most sense

in their schools (p. 77).

Similarly, David (1983) stresses the importance of

) \
developing organizational structures which encourage
school-hased management approaches. _She argues that

the advantage of school-based policies is that they

allow school staff to decide for themselves which

structure is most appropriate for their’ circumstances
(p. 124).

‘Thus, the adoption of approprate innovations at all levelsi
throughout the school system hierarchy seems to depend upon
striking a balance between leadership and autonomy. If -this

conclusion holds true at the provincial 1level, then it would

be the responsibility of provincial policy-makers to develop
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»

of innovationsAarising from the effectivénqss research, but,

at the same time, which allow local districts the autonomy they
require to decide for themselves which apprcaches and practices

are the most appropriate for their particular circumstances.
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CHAPTER FOUR: _ EFFICIENCY

Alice recoiled in terror until the King stepped aver

and whispered, '"It's the law of the Empirical Realm,
my dear. People are diverse and unpredictable, but
you can always count on numbers. "

~Maurice Gibbbns,
""Alice In Numberland: A Diversion"

Educational Evaluation And Policy

Analysis, Vol. 1, No. 3, May-June,

(.

Efficiency has been, and will continue to be, an importaﬂt
. "{ e
value 1in the design and operation of school systems because

e

e P

in every jurisdiction there is always a finite quantity of

\scarce real _-resources to spend on education.
During the past fifty years, one of the chief means
employed by provincial and state governments, in their search

for greater efficiency in school district operations, has been

the consolidation of school districts. Thetcon&entipnal Wisdomﬁfi

about'iocal government which lent justification to waves of
school district amalgamations in most jurisdictions on this
continent, held that:-the creation of larger units

would usher in a new era of efficiency and equity.
in the public services through their advantages of

‘~greate size, economies of scale and greater
: prefégizghalism (Boyd, 1980, p. 53).

Yetﬁigfter a detailed analysis ofuthe most infldéntial economy
of stale studies of school district operations in -the U.S.,

~Sher (1977) concluded that the conventional wisdom that "bigger

is better and cheaper" may have been 'considerably more

———eenventional than wise" (p. 76).

British Columbia has not been 4dn exception to the rule.

o 1981, p. 103
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In ‘fact;*jin B.C., as recently as 1983, theﬂféoyexnmentfg;;ﬁ,

concerned about rapidly rising expenqi&uxﬁsﬁTQn;fédudafingkgAgf

appointed: the Sager Commission to investigate school district

-

size and operating costs as an aspect of a restraint program.

Aithough this: COT:§SSion was diﬁsolved~ be fore. reporting, it

n

is apparent that e B.C. Government, like so many others in

Nortb//X;;rica, considered. the possibility of .amalgamating

"'school districts as a means of achieving greater economic
efficiency in school district operations.

It is in the light of the conclusions. of Boyd (1980) and
Sher (1977) and the appointment of the Sager Commission by the

Government of British Cplumbia_that this chapter will cxamine

ﬁ_/the economy of scale issue which has so frequently been used

by propohents of school district amalgamations as _the

cornerstone bf their arguments for the eéonomic advantages of
large schools ahdrgi;;ricts. F;rst,rgﬁéworigin and details
of thé concept of economy of scale will he explained. Second,
the economy of scale issue will be examined in a thecoretical

sense as it is frequently applied to school systems. Third,

s¥x major’problems connected with much of the research complet-

3 ¢

ed on economies of scale in school systemé‘in Canada and the
United States will be discussed in detail. The discussion p

ifsectien which concludes this chapter looks briefly at the
ébtion of applying a process approach, dérived from qualitative
research methodologies, to the interactions and behaviours of

provincial and local authorities with regard to financial

distribution policies .and the value, gfficiency. Additionally,

F
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this section explorej;ﬂjﬁathés;sthdt»schooldistrictswill

tend to’ﬁursue efficféncyugéals to the extent that intermal

[N

and external structures provide. the incentives. and controls

which allow and encourage them to do so.

&
+

.quality and ﬂéxié%f;when

ORIGINS OF THE CONCEPT OF ECONOMY OF SCALE

b

Economists, particularly those working in the- industrial —
sector of the economy;mhave long contemplated the concept of

s H— v L4 :
economy of scale. Economies of scale assume consistent product

o .

the cost of a unit of production~ ~ -

decreases as the number of units produced . increases.

Diseconomies of< scale exist when unit costs increase as the

number of units produced ﬁgi;:ases, once again assuming that

the quality of .the godds’pf dyeed remains. constant. 'As Eckaus

(1972) notes, some industries typically linked to the notion

of economy of scale include rajilroads, electricity generation,
natural gas transmission, as well as cement, steel and'chefiical

production. Eckaus (1972) points out, by way of example, that.

1S

two electric companies in the .same region, each wiéu
its own transmission lines going to next-door neigh-
bours, will have higher ‘'"delivery costs" than
one c¢ompany (p. 471).

-

The point here, in theory at least, .is that the greater the

number of consumers of electricity making use of. a single set

of transmission lines, the lerr the cost of the product to

/

RCONOMY OF SCALE STUDIES IN EDUCATION o ' o

>

each consumer.
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Economké%s;“'workgng” in the ,field“*of edntéilohr,mnayevmﬁ;,

attempted to apply. the prinéiples of ggonomy ;Qf scale to

operations in schools and school districts. In'feducation,

5 .

economy of scale exists Wﬁen costs per.pupil decline,'as'the

number of students in a school or school district'ihcreéses;

diseconomy of scale exists when costs per pupilvincredse as

the number of students 1in a ébhool or school . district,

L R i e

increases.
w TR Three major questions have been asked by educational
economists in their numerous attempts to measure economies of

-scale in education: First, is there.an optimal class or prog-

ram size? Second, is there an optimal school size? And,’

third, 'is there an optimal school district size? ("Optimal'
1.s generally taken to mean the'size which maximizeé benefits

to students and minimizes costs). It is the latter question

3

whlch prov1des the fOﬂus for thls study

Shapiro (1971) outlines w1th clarity and 81mp1101ty, the
theoretical road map which many educational economists have
followed in their research on economies of scale in a host of
jurisdictions. Shapiro (1971) notes:

A priori, a case for the existence of a cost-minimiz-~

ing school district size can readily be developed -

from basic elements in micro-economic theory, simply

by considering the school district as analogous to

the firm (p. 76). - :
According to the analogies drawn by Shapiro, a school district
produces an output--educated students--using a number of inputs

~-administrators, teachers, buildings, buses, etcetera. Small

school districts are likely to experience high per pupil costs,
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. 1In theory at least, because specialist teachers andﬁexpens1¥em4Wff

LY

J”equipmeht serve fewer children thgn would be the'case'inglarger

school districts. In short, small school districts may have

2 %

higher coSts as a result of '"the inefficiency of combining

- limited ,inpﬁts” (Shapiro, 1971, p; 76). - But, as .school

\# ) ' . . . - - \
district size increases, -'"it.is likely that types as well as
) Sl ; .

combined in increasingly efficient

numbers of teaq@ers'm;y be
ways, up to a point" (Shapiro, 1971, p. 76). Beyond a certain
size, however, per pupil costs may once agaiﬁ begin to rise
"as districté become SO large as to reqUire relatively high
'expe;ditures for administration or for transportihg students"
»(Shapiro, 1971, p. 77). Figure 4-1 (béldw)~-depicts these;
théorétical cost curves which relate unit costs to school
district size. The figure illustrates thap, in theory,

”}elating school district size to per/pupil costs should yield

a curve similar torAﬁ,;@C, or AD. On the curve AB school
diétrict Q would be a large district, relative to all others
in the system, in which existed mgjor diéecénomies of scale.
The curve AC would indicate that bnce‘school districts in a
given Jjurisdiction reached the gize of school district M,
further economies of scale, with increased district size, did‘
nqt'exist. Thus, on the curve AC, school districts T and R,
élthough they differ considerably in terms -of the number of
students they serve, have the same unit costs. The curve AD
represents a system in which the larger the school district,

the lower the per-pupil costs.

So much, then, for the theoretical framework, borrowed
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from economio theorydeveloped,inthéindustrialﬂsectorofthe"‘-
economy, which underlies much of the,‘researchmmoonducted44%p4444§
" economists in the'educationai\sphere, regarding the nrinciples
of economles and diseconomles of sca\"in school systems
The fundamental problem w1th the appllcatlon of principles

derived from the economics of industry, to the economics of

education, rests with the widely divergent levels;ofroomg;exity

andimeasureability'in the two domains. On this issue of com-
—plexity, Fox (1981) observes:

' There are inherent.weaknesses in using the production - I
function approach to test for size economies in edu-’
cation. The production function is a rigidly defined
relationship between factors of production and units
of output. Because - of difficulties in accounting
~for technology, managerial skill, and human capital,
< input/output relationships are - difficult to
‘empirically describe. for production of physical
outputs 1in private markets. Production functions
are especially difficult to use for services, such
as education, because the relationship between inputs

and outputs has not been defined in conceptual" terms
(p. 278) :

No single'study of eoonomies of scale in school district
systems~will provide policy-makers with any clear direction.
And, taken -together, neither do the tnenty studies examined
for this analysis provide much guidance to policy-makersi
- While the general message of such studies has been that '"bigger
is better and cheaper,' the numbers, in fact, . for optimal
school  district size in terms of cost effectiveness; differ
in every study examined. As Coleman and’ LaRocque (1984) note, ~.

Each new set of proposals for amalgamatlon seems to .

have asserted a larger unit as ideal: in the United

States in the 1930's, 10,000 pupils were seen as the
ideal unit; in the ‘L970‘%gk %5,000 was frequently
g 5" 5
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recommended. In British Columbia, Cameron (1945)

believed that a system employing 100 teachers was

ideal; in 1970, Robinson. recommends 15,000 pupilS—————————

enrolled as the ideal unit (p. 73).

A generalslcomment concernlng many of the studies on

- - ) X Fd - . . o
economies oixscaié‘in education is ‘that they focus a great'dealf

~.

of attentioﬁ- on the bottom line, which is frequently the

optimum size for school districts‘that’minimizes per student

j.

costs. At the %ame/timé, many .of thése'studiéS"déVGféMGﬁIi*

limited attention to the myriad of possible'problems and issues

‘connnected with the application of the~” concept of economy of

sgale to educational services. It is thus $the intent, ere,ﬁw

to present a'number of possible problems andyas umptisns hich
emerge from ’the ‘éwenty studies used' in -this K“analysis(f The
examination of‘problems and issuesvbonhected with the research,
it is hoped, will providerpolicy—makers with some insights into
the cbmplexity of the'confinntﬁg'search'fbr an'bptimumeChﬁﬁi

district size, a quest which has proved as elusive to educators

.as the discovery of the perpetual motion machine has been’td

physicists.

L]

PROBLEMS OF MEASUREMENT, DATA COLLECTION AND ANALYSIS

A major issue concerning much of the research on economies

'of scale in school district 'systems (not to mention research

on a plethora of other questions in education,‘ahd the socialii

sciences generally) includes problems with measurement,
agreement about the definitions of terms and data collection

and analysis. Sher-(197?f reports that

-

%
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with rare exceptions, this body of Tresearch is *
methodologically sunsound, with almost every study .
open tQACrltLQlSm severe and significan®¥ enough to\

make the®findings extremely suspect (p. 45).

‘”\

'Further ‘to this, Fox (1981) notes’ that "educational output is,

;COM§ ised of quantity and qua11ty aspects” (p. 281).. 'The .

son oWy
reader is rgﬁinded that "product quality'" is assumed to exist
=,

il

in studies on scale economies in the industrial sector. In
other wordsg if Factory Y produces Product X at an increasingly —

lower unit cost, as the 'number of units produced increases,

it israssumed that the product quality does not change with

the -increased rate of production; if the concept of economy
of scale is*to apply. The problem, howeVer,.in education, is-
that ''there is no general agreement on what constitutes a unit

of either ‘quantity or quality" (Fox, 1981, p. 281). Those

~ ¥ ' -
) . g

researchers, then, who employ a quality variable in their

studies of‘'scale economies,; and not all of them do-employ such
, o | '
a variable, must use a surrogate or proxy for the measurement
of "product quality." Sabulao and Hickrod (1971) posit that
cost-size studies which attempt, no matter how crude-
ly, to control for quality of services provided must
be considered superior to those studies that do not
control for this variable (p. 180).
Some of the surrogates for product quality, although perhaps
crude measures, as Sabulao and Hickrod (1971) suggest, include
scores on admission tests to universities {(Dawson and Dancey,
1974) gains in academic achievement calculated from scores on

standardized tests administered over a number of years (Cohn,

1968), number of credit units taken 4t 'high school (Osburn,

°1970), and the use of data from "accredited high schools only"
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(Riew, 1972). Although Shap1ro ’’’’ (1971) acknowledges fhat‘hf”"*
study of the Alberta schoel systemrls probiematiC*t04the‘extenf““’
that it 1acks data on quality, he’ sums up the measurement 1ssue

su001nct1y
There is conceivably a-district size which maximizes |
educational 'benefits'" ‘per pupil; and there is no
reason to assume that this size will also be that
which minimizes educational costs per pupil (p. 120). .

In addition to measurement problems, many studies of scale
economies. suffer deficiencies 1in terms of data analysis.

Because many of the studies used data collected by provinciai,'

©

or state departments of education, these daea may have beenr
3%6 general, in some cases, to providejaecuﬁgge informatien
about sgale economies in ‘large jurisdictidﬁs,irpafticularly
7 those containing signifcant regional differences in geography;,

population density, population distribution or transportation

routes. Many studies calculated the average school size 1in

\/ P -

each district by dividing the number of puplls in attendance
therein by the number of schools in that district. The mean
school size in each district, thus calculated, may bear no
relationship to the actual sizes of schools in the district.
Rosenberg's (1970) study of scaie economies in California may
provide extremely questionable findings because of data
limitations which he acknowledges. He notes that
in order to make use of the data from districts with
‘more than one high school, anaassumption ‘had to be
made that school dlstrlcgﬁyagenerally build and
maintain high schools of ‘approximately equal ‘size

(p. 138).

Roé%nberg's assumption may well have been close to correct for
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the California school districts used in his study, - -but it—-is—
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highly unlikély that suchﬂassumptions‘cpnldiinimadeiingihegii,

analysis of data from other jurisdictions.

— 7
) "

PROBLEMS WITH AGREEMENT ON THE DEFINITION OF TERMS

~Tt"shouid be made‘clear”at this point that one of the most
significant ﬁroblems associated with measurement, in the econ- .
émy of scaie étudies alluded to thué far, is a general lack
of agreementl about the definition of terms. - Measurement
difficulties a;;—iurther compoﬁnded by a lack of'consistency
in terms of the "things' being measured or sopght. Terms 1like
"large," "small," ""ideal," ”efficient;” ﬁoptimﬁm,”‘ and
""quality' have beeﬁ defined’in a gnéat mahy different ways.

While researchers may all have quite different definitions for

each of these terms, the researchers' definitions may not

correspond to the definitions given to -such terms by individual
schools, or local school boards, within the jurisdictions from
which data were taken. On the questions of Qost—efficiency
ahd qualif}, for example, no reéearch studies took into account
the goals, or expected outcomes, of local school communities
or local school boards, a serious deficiéncy it would seem.

It is evident that studies of scale economies in school
districi\\ systems typically employ only | one type . éf o
research—--quantitative—-and would do well to employ a
combination «bf research techniques in order to -"provide more

specific information which would be of use to policy-makers.

Coleman and LaRocque (1984), Coleman (1971), and Robinson
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(1971), for example, include -interview data- witrrisrariﬁsfmti

data. Coleman and LaRocque (1984) obtained interviewgﬁﬁga, 
through telephone‘Ealls to district superintendents; in‘ﬁrder ‘l5%
to assiSt their interpretation9ﬁf4statistical informattonsin
;heir'study_Of scale economies in theyt@enty smallest school
districts in .British Columbia. As a résult of these
interviews, they were able to draw some tentative conclusions

which they might not have been able to determine from reams

of computér printouts. The conclusions will be discussed in

-

PROBL.EMS WITH THE DEFINITION OF SIZE COMPONENTS

greater detail subsequently.

T"\Another gzﬁgr limitation of much of the research condu:ted
‘(,_\ ! - .
on the question of “economies of scale in . school aystems, 1is

a generally inadequapér9gfini§i0n of thg termﬂ?sizé". With
only a\few exceptions, ''size of school districts" is taken to
mean ''numbers of studeﬁfs in attendance in schools ibh that
district." Holland and Bé;¥1%¥}§v(1975), and White apd Tweeten
(1973) provide the exceptions téiéhis rule. |
Clearly, the notion of size involves a number, of féctofs
which cannot be ignored. Certéinly, size, in terms of numbers
~of students, is an important concept*fn—siale economy studies.
However, there are other relevant size factorgilwhich:must be
considered because they relate to scale economy calculations.
In addition to numbers of pupils, size refers to geographical

size (square miles). In any scale economy calculations, the

notion of population density (average number of persons per
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square mile) and, . perhaps ~éven more important,  population ——

dist#ibution, must be taked - into account. Population

distrf%utioh studies indicaté populaffan.densitiés by region
/‘ .

———

in a given unit of analysis. Thege factors are particularly

S

¥

importanﬁﬂiﬁga_province like British ' Columbia which is somewhat
R v ' _ , - PR
larger in éiéa~ than the states of Washington, Oregon and

California combined, and in which,vast‘differences exist 1in

A - RN

i

its various regions in terms of physical features, climate, -

A
. : x,, © g ‘
and population densities.  Thus,.without taking these factors

into account, studies ofAscaﬁgreconomies, such as the study
- ¥ R S e e -

by Wales (1973), may indeed suf%gr such deficiencies aé would

render them of questionable use to ﬁolicy-makers. Considerable

insight-bn this issue is provide&Eby Fox (1981), Coleman and

LaRocque (1984), White and Tweeten (1973), Holland and

e ) = -
% *Bartielle (1975), and Sher (1977). Fox (1981) concluded that

he major difficulty in using expenditures-as a sﬁrrogateéfor
all inputs (as economy of scale studies'typically do) is that

production techniques may  vary according to the
population density of the area served by a school
district and other factors. Less densely-populated
areas, for example, may have more capital in the form
of smaller and more numerous buildings, a factor
which can be substituted for transporting students
greater distances. Expenditures which vary because
of different production techniques, provide no
information on economies of size (p. 282).

7 4Whitg“and Tweeten (19;3), like Fox (1981), determined in
their stde of rural school districts 'in Oklahomé, that the
shape of the 1longrun ave}age ~cost curve, frOm which éome
determinations about optimal séhool size mighty be EQerivéd,

represented ''trade offs between'}nternal schooling economies
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 and transportatlon diseconomies" (p 45). mifﬁ'”f'Wﬂ”Af 5 ’”i o

"_Holland{aad Bart1elle~(1975)3 fel%ow&agfa~31milﬁf—re$earoh4444
methodology to Whlte ~and Tweeten (1973) bq; using data from .

school dfstrlct operatlons in- Eastern Washington Qtate and

*

paylngyclose attention to transportation-costsu\F%und‘that:

In both short-run and long-run models, cost savings
were equal to approximately 1.3% of the annual
schooling and transportation budget.. Also, it should
be pointed out that  these estlmates place no value
. on children's time. If only a nominal- yalue is
assigned as the opportunltk :costygof farm cﬁdﬁdren
time, these estimates represent n-- upper llmgt to
the true savings . available 'from - consolidation -,
(p.568). o ' 7 T : S L

In a similar vein, Coleman and LaRocque (1984) discovered,

\through interviews with the ‘éuperintendents' of ‘theg twenty

smallest school districts in British Columbia, that these .‘;ma."l#]“Eﬁ
districts typically -operate small schools and that ‘school.

closure as a cost-control device had been considered °and

abandoned in all suoh'districts, ”beoauée of the difficulty
of tranporting students to the hext'neareso school"” (p. 14).
Coleman and LaRocque (1984) .meﬁtioqed’ one"smgllf elemenfary.
school, with only 11 students in éftendance, with coéfs oer'
student of $4,662.00, where the district meaneper pupil oosis
were almost hald that figure ($2,376.00). This school,
howévef; was -over forty kilometers from the)closest‘schoo}yrr
over hi%?ways which are hazardous for much ofuthe school yegr;
Further, in _some coastal school districts in British Columbia
the closures of small schools with high per pupil costsfwould,
not likely result in overall cost savings because the'stodehts,_f

would have to be transported to other schools by water taxi.
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The point here is that these costs do not go away when_school _ _

districts are consolidatedl As Colemgb and LaRocque (1984)
conclude:

The effect of émalgama;ing small districts with larg-
er ones would simply be to spread the high costs over.
a larger population and hence ccenceal them (p. 12).

Support for the corclusjons o Coleman  and LaRoque (1984) is .

found ‘in Sher (1977), who concludes his analysis of studies

LS

of size economies In school district systems with:

The traditional claim that consolidating rural school
districts will, ipso "facto, save money, appears  to
have no empirical or 1logical basis. It is simply
incorrect to assert that consolidation is synonymous
w#ith economy (p. 51).

—

GE&K&Q&IZABIL{TY OF FIHDIﬁGS IN ECONOMY OF SCALE STUDIES

Another major limitation of%the economy of scale studiés

"'States is that they s’uprply policy-makers with very few con-
'plusiéns which might be considered generalizable from'one par-
ticulaf place and/or time to other places and/or other times.
vh‘xamples of this lack of generalizability of both place and -
_ time follow. ' : ' &
- A comparison of the White and Tweeten (1973) study with

the work of Holland and Bartie11e7(1975) reveals a key peint
regarding the generalizabilify of research findings on scale .
economies from one place to another. White and Tweeten (1973)
designed -and conducted their study in Oklahoma and concluded,

as was outlined above, that increasing the size of rural school

districts would produce few economiéé,: once transportation
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costs were added to their calculations. — They calculated

transportatiah” costs for a number of hypothetical school

districts wusing a square-grid road network and went to -

cohsiderable lengths to calculate the most cost-efficient

schéai?bus,routes{ Holland and Bartielle (1975) designed and

conducted their study 1in a mountainous region of Eastern’

Washingtdn'State. vThey,llike White and Tweeten, concluded that

the consolidation of ruralv school districts would prduce
minimal cost savings when transportation costé were added‘io
the total cost picture. Hdllaqd and Bartielle (1975), however,
in their calculations, use 'an actual  region of‘ Eastern
Washington State containing nine school districts in which the
network of roads followed anything but a square-grid pattetn.
Thus, they conclude that:limitations ought  to be attached to

the White and Tweeten (1973) stud&rbecause "typically road grid

systems are not square”r(Hollandjand Bartielle, 1975, p.7568i.
The reality, however, is thatrin Oklahoma road gr{q systems
are typically square, whereas, in Eastern Washington State,
they are not square. It is thus clear that research approacﬁéé
mdy indeed haQe' to be tailored to take into accountA local
conditions, of which geographical factors are only an exampleQ

The findings of economy of scale studies may not be geher—
alizable over time for a number of reasons. Shapifo (1971)
noted that studies conducted in Jjurisdictions in years when
énrolmenfs were increasing may produce different resulté than

studies conducted in a period of declining eanrclments. Thus,

in his study conducted in Alberta, Shapiro (1971) included,



~

T

100

as one of the variables, the rate of growth of enrolment.

The tate of growth of enrolment is included to allow

for the fact that school districts in Alberta do not
adjust their stocks of teachers fully from year to
year 1in response to changes in desired stock.
Accepting ‘the growth in enrolment as a proxy for the
discrepancy between desired stock and previous actual

stock,

it is clear that growing destricts will employ

fewer teachers _than shrinking districts...and hence
experience lower unit costs (p. 116).

To sumAup this questionrqf generalizability; then a num?

ber of general comments are possible. Even though Holland and

Bartielle (1975) hold that the whole issue ef scale economies,

and their ‘particular conCIusions, "are believed to be of wide

interest and application" (p. 568), most other studies contain

‘Cautions,regardingvthe generalizability of the findings they

present.

Both Fox (1981) and Shapiro (1971) go to considerable

iengths to caution poiicy—makers regarding the generaiizability

of research findings on economles of scale questlons Fox’

T

(1981) warns that:

Size economies results must be applied cautiously,

and

-with full recognition “of the ‘unique

characteristics of each place, because considerations
other than the findings that size economies exist,
are vital to determining the cost implications of
policy- dec151ons (p. 290).

It should be pointed out that the lack of generalizability of

conclusions in economy of scale studies in terms of time and/or

place is not so much a problem as it is a limitation. As long

as policy-makers are cautioned that research findings in this

area are unlikely to have wide application, they proceed with

their deliberations on policy from a position of strength.



ASSUMPTIONS ABOUT EQUAL COMPETENCE OF ADMINISTRATIONS

Another limitatioﬂéof scale economy studies in education
involves an assumption, mad? in all of the studies fevieﬁed
for this analysis, that scheol district administrations are
equally competent. It may well be that sucﬁ‘ anA.sssumptidh
cannot, or perhaps should not, be made. |

Returning briefly to economic theory developedlinthein—.
~dustrial sectof, it is ;;ear that some ecohomists in fhét séc-

tor are hesitant about assuming similar levels of competence

with regard to management. Eckaus (1972) notes that

)

One idéa "made against this 1idea of maintaining

constant costs by replicating:inputs is that there

is, finally, one necessary ingredient which simply

cannot be replicated. That 1is the brain of the

(person) who  must manage and coordinate all the

replicated fixed and variable inputs (p. 469).

It is evident in the research examined on scale economies
in school systems that only Very limited attention héswbégn
paid to possible varijations in the competencies of school
district administrations. As Coleman (1971b) points out, a
most common assumption of studies of economies of scale is that
"adminstrations of the various systems are equally competent"
(p. 60). St. Louis and McNamara (1973) conclude in their
study that it is a reasonable asshmption that school districts
operate in an equally efficient manner»because; "what else can
one assume when doing an economies of scale study" (p. 297)7?

Whilé intuition would dictate ‘that a fairly defensible

assumption about district ‘administrations would be that they

are not equally competent, it 1is clear that including a
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variable on administrator competence in scale economy studies
would involve, perhaps, insurmountable problems with defining
"competence'", determining some reasonably deféhsible proxy for

measuring competence and then collecting the necessary‘data.

KNOWLEDGE PROBLEMS: HOW RESQURCES INFLUENCE ACHIEVEMENT

A final, but major problem with the numerous studies”onﬂ;;ﬁ;
scaleveconomies in education concerns the limitations of our. |
knowledge, generéily, with regard to how resources in education
influenc; achievement. In felating‘this issue to the economicsr
of industry, we might éssume, for example, that the Chrysler'
Corporation knows with reasonabie certainty, aboﬁt fhe costs
of al& of the inputs ——labour and materials—--which are réquiréd
to produce a Chrysler dutomobilef We might also assume thaf
the company attempts ’tof utilize least-cost production =
processes. In education, however, the input-output equations.
are vastly more complex. As Hanushek (1981) comments: '""Many
of the studies fail to consider all of the input possibilities"

(p. 27). In examining inputs, for example, in education, the
labour factor would include teachers, adminstrators and other
school personnel. Other 1labour inputs might also include the
efforts of parents, and other members of a school commﬁnity,
which may assist with studenp growtﬁ, and yet may or may not
appear as a cost factor in school district budgets. The con-

cept of nonschool 1learning, gflthough neither measured nor

inciuded in his analysis, is noted by Wales (1973).
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A number of studies on scale economies include oné~orwwW*¥f"
number of teacher'varéables. The teacher variables:whiéhhave.
been‘used in scale economy studies as prOXies for instructional h
quality uare outlined by Cohn vand Riew—”?1974). Tﬁé list
includes variables on the number of different»éubjects taﬁght
by an- individual teacher; the”years of trainipg, the years ;f
experience and the salaries of teachers.

Another input frequently cons

ered by scale econdmy stud-

ies 1is pupil-teacher ratio (PTR), bul there is no general

consensus about.the effects of PTR on student outcomes,; Wa1es

(1973), Coleman and LaRocque (1984), Dawson and Dancey (1974),

T e

B

Shapiro (1971) and others have determined that small scﬁéols‘m}‘

have higher PTR's than larger schools. Wales (1973) calculated

L
¢

e

that
in absolute terms, reductions in salary costs per
pupil, arising from ‘differences in PTR are the major
factors contributing to declining average operating
osts as school size increases (p. 719).

And yet, Hanushek (1981), after reviewing 109 studies which
dealt with the relationships between inputs and achievement
found that most of the studies (87 out of 109) "do not find
a statistically o éfénificant relationship . between
teachér—student ratios and achievement, and thus offer 1little
basis for the assumption that there is any relationship betweeq
the two" (p. 27). _ e

It should be noted that there are a consideréble number
of individual schools in remote and iSolated locapions in

British Columbia, for example, where the PTR 1is 1low, not
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because of asg conscious choices on the parts of school - —— -
officials, bﬁt as an accident of geography. Coleman}wandmgggf
LaRocque (1984) discuss a number\ of such schools in their
study. A small isolated elementary school,..with only 11

students enrolled in grades K-7, cannot adjust PTR (unless the

school district decides not to suppy a teacher to the school)

costs ﬁotwithstanding.

Four other'possible input variablés which are discussed
by reviewers of studies on scale economies in education,;butv
which are not included in any of the studies used in . this

analysis, include socio-economic status (SES), 1IQ, student

attitudes and family atfitudesj Sher (1977) noted that those
who pushed for the cqnsolidation of school districts in the
United States between 1930 and 1965 did not haye the benefit

of research studies using SES or 1IQ variables which affect

student achievement.

Consequently, many researchers such as Feldt (who
employed no controls) were quick to conclude, '"the
pupil who- received his elementary education in a
rural school and his secondary education in a small
high school of one hundred or fewer students suffers
a forT of educational double jeopardy' (Sher, 1977,
p. 63).

Sher (1977) goes on to point out that some considerable
quantities of evidence on size and achievement correlations,
which controlled for IQ and SES, were asseﬁbled‘and led to a
"complete reversal of the traditional conclusions about the
correlations between size and achievement" (p. 64). Sher
(1977) states finally that

of the recent controlled studies, there is not one
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that records a consistent positive —correlation—
between size and achievement, independent of social

class (p. 64).

In fact, in a study of cests and achievement as measures

"of school district effectiveness in British Columbia, Coleman,

(1985) found ‘that while district size is -not significantly
associated with student aehievement, "the unusualiy successful
‘districts (districts with consistently high achievement and
‘modest costs) are rather small” (p. 33). He further concludedw
that ''size, beyond a modest 1level, might well be a héndicap

to effectiveness" (p. 33). Fox {1981), too, is critical of

all research studies on scale economies which do not includ%r*
. N . -y\

. N ) &
variables on students and their families (as most do not). Fox

(1981) holds that student and family characteristic¢s . are

incorporated into the educational process, and therforegcanpot

. be ignored in the scale economy calculations. ' o

Students contribute their 1n1t1a1 academic ability,

which has generally been medsured by 1Q, along with

their attitudes and willingness to work. Family at-
titudes and encouragement are other student input

factors (Fox, 1981, p.284).

Limitations in the findings of studies on scale economies
in education exist not only on the input side of the equation,
" but on the output side as well. As was stageq above, the most
frequently used proxies for '"product quality" education in-
clude student scores onAadmission tests to cplleges, gains in
7academic achievement calculated from scoreé( on standardized
tests administered over a number of years, credit units taken

in high school and the use of data from accredited high schools

only. Such proxies for student achievement may certainly
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of schooling, but it is quite clear that the exclusive reliance -

on these kinds of data may leave other ~important outputs
unaccounted .for in the quality equatibn, which  forms an

integral part of the economy of scale concept. Spencer and

Wiley (1981) observe that educwtfona\\goals are highly diverse

with 'school districts in close proximity often (having) very

™
\yement assume that

N .

goals are similar in all areas. It is Speﬁ&g:i and Wiley's
g

different goals" (p. 45). Thus, as was’ﬁen;fdned earlier, the

most commonly used proxies for student achi

(1981) thesis that it is "reckless to assume...goal differences
will b independent of performance measurements, as the various
studies sume" (p. 46) . Becanse goals are diverse, it is
not clear by what 'units" educationaln outputs should be

measured, and without such units, it may not be -possible to

determine the full extent of educational output.

SUMMARY

This chapter set out to provide polic&;makers with some
ins%ghts into the problems and limitations which clearly exist
in the twenty economy of scale studies reviewed for this
analysis. It is " hoped that this chapter will assist
policy-makers to evaluate such studies before decisions are
nade concerning how the conclusions and recommendations,
contained in economy of scale studies,'are~applied in practice.

This chapter began by defining and noting the origin of

" the concept of economy of scale in the industrial sector, and
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then turned to an examination of the geéeneral problems which

’ g;esented themselves when educators attempted to apply the

66Q%%pt to educational systems.'jThis analysis then documented

B

six majbr problem areas with regardnto the application of the

economies of scale studies to education; - The measureément

problem, presented first, examines some of ‘the difficulties

educators experience with the definition of terms and the

measurement of- the rather “siipéery” inputs, outputs and
prodesses which characterize educational sSystems. As well,
data limitations and a number of dafa analysis problems were
discussed. Next, the limitations imposed by an over—relianqe
on essentially one reséarch‘ methodology in the majority of
economy oF scale studies were présented. It is élear- that

those studies which combine statistical methodologies with

interview data and/or case study approaches, are able to offer

perspectives on economy of scale which statistical mefhods,,
used alone, cannof offer. Thirdly, this analysis focussed on
the generally limited inclusioﬁ of ; number of size factors
in economy of scale studies which, it has been shown, render
thé‘findings, of a vast number of studies, ektremely suspect.
Tﬁe inclusion of geographic and demographic size factors, in
three studies examined, demonstratgd the imporfance of
including increaéed transportation costs in studies of proposed
school district 'amalgamations. The fourth problem outlined
in this analysis concerned the lack.of generalizability frqm

place to place or time to time, of many of the research stud-

ies on economies of scale. The message, here, was that each
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jurisdiction should conduct its ownmlocaljmregionaiT"prﬁyfncigijijiji

or statewide studies on econbmies of scale. As well, studies

%

coﬁducted over a number of years may be more helpful to
policy-makers who require information on the long-term effects
- of their policy decisions. Another problem examined in this
analysis concerned an assuﬁption, present in all of the studies
reviewed, concerning the céﬁpetence- of administrations. All

. 4

studies assumed that the administrations of school districts

-

were equally competent. It‘ was suggested that a more

reasonable assumption would be that administrations are not, . =

W

ENNE .

in fact, equally competent. Such an assumption, however, wo&ig '

~create other problems in measurement, data collection:~and

analysis, to name'just a. few. Finally, this chapter discussed

the failure, on the parts of all of the studies examined, to
i
consider all of the possible inputs and outputs of educational

systems. Too few studies control for SES and none of those

" examined do more than mention the possibility of out-of-school

learning. It was also noted that many .studies, by design,
expressed or implied relationshiﬁgv between
resources-~-inmmts—--and student growth--outputs—-~relationships
about which educators may have too - little knowledge to
formulate equations of correspondence. In addition,>none of
the studies reviewed gave any consideration to the diversity
6f“ possible goals which may be: present in different 1local

school syStems.

DISCUSSION: SCHOOL DISTRICTS WILI PURSUE EFFICIENCY GOALS TO

THE EXTENT THAT INTERNAL AND EXTERNAL STRUCTURES PROVIDE THE



S

109

INCENTIVES AND CONTROLS WHICH ALLOW -~ AND “ENCOURAGE “THEM TO D

SO

It appears that the search for greater economiC'efficiency

hasvsrequently led governments in one general direction-~toward
\;’ .

the consolidation of school districts. However, the major
2

concﬁhsion of this chapter is that the consolidation of school

¢

district operations. Apparently, policy-makers would be
well-advised to consider other options in their pursuit of
efficiency.

Wpile studies employing quantitative methodologies, such
as ‘ngnomy! of scale studies, tend to focus on discrete

elements, such as size or per-pupil expenditures, a number of

studies which employ qualitative methodologies have stressed

listricts is unlikely to lead to greater efficiency in school

7the importance of examining process elements.

T ae E .
In explaining why process elements seem to be more

important in education than they may be in other areas, Murnane

@1981) compares education to corn production.

the key difference is that in corn production, the
key inputs, seed, water and fertilizer, are inanimate
and their productivity depends only on the resource

the resource allocation is determined. In education
the key resources are students and teachers, whose
behavior and productivity are very sensitive to the
methods used to allocate resources (p. 28).

Using Murnane's central thesis, it may be pnossible to argue

by analogy that at the school district 1level, the key actors

are school boards and administrators and that their behaviors

and productivity are sensitive to the incentives provided by

/
/

mix and on the weather, not on the method by which e
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provincial resource allocation policies. [T —

The thesis _explOred in this section 1is that school =

g

“districts will ténd to pursue efficiency goals to the extent

%hat internal and external structures provide the incentives

and controldwhich allow and encourage them to do so. The case

will be made here that in jurisdictions where districts are

subport, and, at the same time, are permitted sufficient local

to a large degree dependent upon loéal taxpayers for financial

autonomy to tailor programsiand practices to local needs and

preferences, greater levels of efficiency will result than in

systems where central governments provide most or all of the

funding to districts and, at the same time, regulate the types

of programs which districts are permitted to offer and define

the

maintain that support.

praétices districts are required to use to gain and

In British Columb}a, since 1882, in an effort to stem what

appeared to be a floodtide of spending by school districts,

the provincial government brought down a number of legislative

packages ''to restrain the costs of the system" (New Financial

Management System, 1983, p. 1). These legislative initiatives,

which include a program budgeting system, havée served to reduce

local autonomy and centralize decision- and policy-making in

the school system of British Columbia. At this point, it is

evident that these measures have had a major impact on school

district spending. As Fleming (1985) concluded,

if educational °‘spending (in British Columbia) has
not been cut drastically, its rate of increase has
certainly been dampened (p. 9).
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A cursory examination ofwwfﬁeﬁWEffects of -~ these —Trecent
1egislative initiatives on educational spendiﬂg xn——B~€———m&y44;4*
lead one to conclude that 1local autonomy is synonymous:' with
inefficiency and/or that centralized control . produces
efficiency. 'However, a closer examinafion of the powe; sharing
érrangemehts between central and local authorities, both before

and after the promulgation of -the restraint legislation,

ihdicates that the contlusions no%ed?above may be seriously
flawed, if rot ccmpletely incorrect.

Prior to 1983, before the introduction of festréintelegis:
lation, the government collected taxes from property owners;
a basic school levy was pfovincially applied. Then, using a
"financial formula based on levels of operating expenditure...
devoid of education content about service levels,'" allocated

funds to school districts through a program of allowances and

grants (Fleming, 1985, p. 6). However, o y

local districts could increase, at their own
discretion educational spending by taxing in excess
of the basic school levy.... This they invariably

did to meet special 1local needs and to support

programs and services beyond the basic educational

program required by prov1nc1a1 authorities (Fleming,

1985 p. 7).

. "\ .

These arrangements, in effect, gave local boards only_
partial autonomy in that school districts enjoyed the authority
to develop new programs and to offer services beyond those
required by the province, but they shared only to a very
limited ’degree in the respon51b111ty for funding these

additional services. In essence, the incentives provided by

this system encouraged school boards teo increase spending and
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to operate to some degree as if they had been given a blank

cheque by the provincial government. E
The characteristic ways in whichgschool districts respond
to local concerns or needs when they operate under such

financial and power-sharing arrangements are worthy of mention

here, Typically,'whén the public raised issues- of concern or

identifed needs, school boards responded by adding programs,

-

staff and facilities/tg address those concerns or needs. As
long as money Qas relet¢ively easy to come by, there was little
incentive for school bqards to re-prioritize goals so as to
find additional funds for new .services by ~reducing or
'uliminating existing services. In fact, Coleman (1985) argues
that the higher'spending ievels of school boards, prior,to‘the
introduction of the restraint legislation, waslthe result of
their  funding éervicés 7ang activi}ies not }elatgd ﬂrtqm_gggg
instruction. Coleman‘(1985) points out that in BlC; between

1980 and 1983, class sizes were increasing on average_@hiie

the pupil-teacher ratio was declining. ;ge concludes that

if the discrep;ncy between ~class size and PTR is

treated as a measure of instructional focus, for the

province as a whole instructional focus declihed

during the early ISSOfSAﬁp. 30).

Thus it may appear tﬁat thé\gféaterdegreeof local’
autonomy ;hich'existed prior to the restraint legislation*waéﬂi
responsL&f?‘gfor higher spending levels by school boards.‘
However,sit has been argued here that these higher expenditure

levels were more likely a product of the incentives provided

by the nature 9f the power-sharing and finance pélicies which
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existed prior to the restraint program's introduction. It was

kfurther‘noted that under pre—restraint'policies, school boards

| Qere permitted greater degfees of autonomy in terms of‘
decision;making, but did not share to any large degree in the
burden ofbrepqnsibility for financing their decisions.' Thué,
it is safe tolsay that, unde§/pré—restraint policies, school
boards really had only,partiél autonomy——theyvhad power but
little financ;ai reSponsibility. Therefore, it isvclear_théfi,
whiie local autonémy per se may not be synonymous wi;hAl
inefficiency, thé particular brand of 1local autonomy -(local
decisibn—making power without significant finahciél_
responsibility) which B.C. school boards enjoyed in fhe
pre—restraint years, may indeed have»providéd incentives for
sphool districts to operate inefficiently.

As an alternative to the restraint legislation thich
centralized decision- and policy-making powér along with
financial responsibility, greater levels of efficiency may have
resulted from policies Which left substantial decision- and
policy-making authority with 1dca1 boards, but which added a
deg?ee of_local finangiél responsibility.

The restraint legislation dramatically increased the

. ;
centralization of decision- and policy-making power in Victoria
and has dampened the rate of increase in educa#ional spending
in British Columbia. - However, to argue that this
centralization has produced greatér levels of efficiency does

not necessarily follow. First, dampening the rate of increase

of school district spending does not necessarily mean that the
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school system has become more efficient because both goal and-

quality (effectiveness) criteria .are_ as essential to the

concept of efficiency as are the monetary considerations.

Additionally, the case will be'made here that the institutionall

envirbnment in centralized systems which regulates both gbals
and means may also produce inefficiencies.

Rowan (1981) has argued that one of the major factors
which promoﬁes inefficiency in centralized school systems. is
the institutional environment in which these systems operate.
The ‘institutional environment promotes inefficiency to the
degree that it regulates both goals and means.

In an institutional environment, organizational

success depends upon judicious conformity to external

requirements. When required types of inputs are
processed wusing sanctioned techniques to attain
socially mandated . ends, institutionalized
organizations receive - numerous .benefits. (Rowan,

1981, p. 55).

It would seem that Rowan's characterization of the instit-

utional environment fairly accurately depicts the nature of

the B.C. school system, given the degree of centralization
which now exists under the program budgeting system used by
the B.C. government to distribute funding to school districts;,
as well as other restraint legislation. (Recent legislation
which has resulted in the increased cenfralization of decision-
and policymaking in the B.C. school system is discussed in some
detail in chapter five).

‘It was noted ébqygr,that maximum efficiency is said to
exist in an organization when necessary inputs are combined

using least-cost production methods to achieve maximum goal
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attainment. Thus, the degree to which an organizatien like ——

~a school district achieves its goals is an important factor -
in determining ifs level of‘efficiency. However, while some
goals'may be universal, others will diffef significantly from
school to school and district to district,v‘giVen that
poﬁmuniqiesu differ bin terms of needs and preférencesl‘with
regard .to schooling. - As wel},.td the extenf that the goals 777777777
of schobling may differ émong districts, the leést—cost methods

of production may also differ. Thué, iﬁ an ideal world, if
might be possible to conclude that when the authority to
combine necesSary inputs to achieve locally—determined goals
rests with lécal districts, least-cost methods of production
wduld be used;' But, in the real world, it may'be‘thét the
greatest incentive for school boards to employ least-cost

methods is the electoral process, providihg that some degree

f

of revenue autonomy exists at the local level. -

Thus, the values, diveréify and efficiency, can be
regarded as mutually-sustaining values wheg local control of
programs and practices and a sufficient degree of local revenue

~autonomy combine to become incentives for school districts to

employ leést—cost production methods.

L -
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) CHAPTER FIVE: DIVERSITY

Liberty is the freedom to be different and freedom to
be wrong. If man is a social animal, it is freedom
for a community to be wrong, not because there is any
virtue in being wrong but because human judgement is
so fallible, so fickle, so relative, that it is dang-
erous to impose the same human judgement everywhere.

-—-Ioan Bowen Rees,
Government By Community p. 102

To emphasize the value, diversity, in proposals and poli-
cies concerning the reorganization of school systems, is to de-
vise systems which allow for or encourage }provisions for
differences among school districts based upon the kinds of
differences which exist in the communities they serve.
Diversity has been sought in‘the past through the creafion of
smaller, and/or decentralized administrative units and by

instituting gbvernance structures which allow for: citizen

participation in decision- and policy-making; local control and

lay control of education systems, .rather than central control
or controi by professionals sﬁcb as superiﬁtendents; and the
curricular adaptation of school systems to their communities
and to changes in those communities over time.

Studies on educational governance which favour and/or
promote the value, diversity, abound and muster support from
many deeply rooted social and polical values (participation and
self-reliancq for example) which gave rise to, and serve to

maintain, the democratic tradition in our society. It is clear
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that a Substaﬁtial measure of local district”“aﬁd7or local

school control is crucial, if local officials are to be able to

adapt school‘programs and services to the needs and preférences
of the local residents in the éommunities they serve.

The introductory chapter to this study argues that the
optimal .policy options for school district freorganization
schemes are those in which increased levels ofmgequalify,
efficiehcy and diVersity are jointvproducts. Similarly, Other
policies which emphasize one' or two of these values without
detracting from one or both of the others, should be considered
preferable to:policy options which promote improvements to one
or two t}lﬁ% dﬁeas at the expense of one or both of the others.
In Bfitish Columbia, however, it is evident that when diversity
goals are seen to conflict with equality and efficiency
criteria, diversity tends to be the value area which 1is
frequently traded off in favdur of seeking incréased levels of
equality and/or quicienéy in the system.

This chapter looks at the meaning of citizen
participation, examines the conventional wisdom on the
relationship between cifizen participation and school district
size, offers two perspectives from which 1local government can
~be viewed, develops a working definition of centralization and
decentfalization and looks at = the . 1literature on
trends--paradoxically, while some writers have found that
current social values are leaning 1in favour bof greater
decentralization, others-  document trends toward greater

centralization. It is clear that in British Columbia the
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general trend over‘the last four decades, andfpaﬁtieulfarlyﬂeve%—fijj
the last three years, has been toward greater centraliggpiegi;uiii
This analysis then focuses on the theme of expert vs. lay
control and discusses issues related to community Vs. soeiety
perspectives Qn‘the goals of education. This chapter concludes
with an exploration of the thesis that school districts have
become ineffective ;t meeting the needs ofaithe communities
within their boundaries to the extent that they are unablektomh
adapt to local conditions and to changes in those conditions :
over time. It is suggested that structural reforms, such as
the reorganization of school district boundaries, may not be a

viable means of increasing the ability of school districts to

adapt and change.

WHAT IS MEANT BY CITIZEN PARTICIPATION?

‘Many practitioners anl theorists have called for more cit;
izen participation in school affairs. Like so many slogans,
""citizen participation' has meant many different things and has
been used to describe a gfeat number ofrrparticipatory
behaviours ranging from mothers helping out with school hot dog
sales‘to kitchen chair discussions of educational issues to the
cooperative citizen ownership and operation of schools outside
the public school system. Saxe (1975) has developed a chart
(See Figure 5-1) which represents types and gradations of
citizen participation along a continuum ranging from very
little, as in a closed, centralized, administrator-dominated

system, to almost autonomous 1local arrangements which derive
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from an open, decentralized system actually contrelled——by—ﬁf——’——

k)

community. This analysis refers to citizen participation in ?

terms of greater ‘and lesser degrees of 1nvolvement ‘with fﬁ%

policy-making process in a school district
-]

SIZE AND PARTICIPATION: THE CONVENTIONAL WISDOM

Conventional wisdom would have us believe that citizens 19”"
smaller communities participate in the looal affairs of school
governments to a greater degree than larger communities. The
purpose of'this section is to note the possible sources of this
conventional wisdom and then to briefly survey the education
literature to ascertain the findings of those who have asked
questions about the relationship between size and rates and
types of participation in educational organizations. It would
appear that the notion that smaller communities participate in
the local affairs of school governments to a greater degree
than larger communities has received little attention 1in
educational research and has _neither been affirmed nor
- challenged by empirical investigation.

The conventional wisdom that smaller communities

participate more, and larger ones less, possibly - -derives from

three broad types of studies; studies of rural communities,
studies of wurban communities, and studies in political
geography.

Studies in rural communities, including those by Dunne

(1977), Edmonds and Bessai (1975), Forsyth (1983), Gehlen
{1969), Nachtigal (1982), Nash (1980)? Peshkin (1982), Sher
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(1977), and Vidich and Bensman (1958), have examined various
aspects of small, rural communitfes, villages #ndlerﬂs%andu———*
discuss participants and participation inllocal school and/or
1dca1 school governmenflaffairs. It §hou1d be made”clear thatt
none of these studies specifically sets out to investigate the
rela{ionéhip between rates and types of’parficipation as a
variable of community size. But, the genéral message which
emerges from these studies is that smali communities can‘be
dynamic political entities in which significant numbers of
iocal citizens beche involved in school and school government
affairs. It is, however, often difficult to interpret such
works without some element of nostalgia creepihg in. Many of
these studies, for example, employ case study approaches and
offer portraits of.small communities where schools are a major
focal point of community life. Readers wiph urban pe{ﬁggg?ives”ﬂw
who have knowledge and/or experience of the isolation from the

community of many large urban and suburban school systems, and

of the lack of a sense of community in many urban and suburban

areas, maY“cpnclude, correctly or incorrectly, that small size
is necessafily an importaﬁt prerequisite for community
involvement .

Studies of urban communities, includiné those by Coleman
(1971b), Fantini and Gittell (1973), Fantini and Weinstein
(1968), Gittell (1967), Levin (1970), and Staples (1975),
document from various aspects a general lack of ability on the
parts of large centralized urban school systems to meet the

diverse and often conflicting demands made upon them by the
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many different communities and groups withinmtheirﬂboundarigs;,,”Wﬁh
A number'bf the studies noted ahgwe recommended that the larger
systems be divided into smaller units wifh'varying degrees of
local autonomy. The general assumption made in many of these
studies appears to have been that smaller units would be more
adaptive and flexible and would attempt to involQe local
citizens to a greater degree in the affé&rs of their schools

and school governments. Thus,_mahy of the studies of citizeﬁwg
participation and urban 'school systems leave us to conclude, 1
correctly of incorrectly, that large size is ad impediment to
citizen participation while smaller-sized units serve -to
encourage participation.

Studies in political geography also shed some light on the
conventional wisdom that citizens in smaller communities part-
icipate in 1local government oaffairs more than citizens in
larger commuhities. Massam (1975) hypofhesized that th
geograbhical size of a government unit was related to citizens'
perceptions about the. degree ofAcontroi they held over their
local government institutions. He concluded that a community's
perceived 1level of control was inversely relgted to the
geographical size of a 1local government unit. Figure 5-2
graphically portrays Massam's conception of the relationship
between perggivéd contfol and afea size. It must be pointed
out that Massam's work does not add to our knowledge‘of the
" relationship between school district size and degreés and types
of citizen participation in policy-making because it is

conceivable that citizens in small districts may perceive that
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they have significant controi over the policies developed by
their school board without actually exhibiting’”any'79f77§g94g4;¥
behaviours normally associated with p;rticipation. %y the same
foken, it is possible that, say, a single-issue interest gfoup
could participate in avpublic policy debate in a 1arge’urbaﬁ

area and, not managing to establish its view in the ‘final
policy statement, pé;ceive that it had little chtrol oQZf the
affairs of lccal government. Perceptions about control, ghen,i
may not add to our knowledge about the relationship between
school district size andﬁl rates and types 6f citizen
participa%ion.- These perceptions, however, 1énd credenée to
the notions expressed and implied in studies of urban and rural
communitiés that 'large size inhibits partiéipation, perhaps
bhecause citizens perceive that they have little control, hencé
tend not to bother getting involved; and that small size
encourages participation because Citizéns perceive that.the§r
have greater control and that their_ involvement makes a
difference.

Three survey studies which specifically set out to invest-
igate aspects of the relationship between schooi district size
and citizen participation were reviewed for this apalySis.
. None turned up any empirical evidence which would support or
contradict the conventional wisdom.

Coleman (1971b) advised that

the differential levels of citizen participation in

policy-making between large and small school

districts remains at this point an assumption. It

has not been shown to exist in any significant
study...within the{knowledge of the writer...(p. 20).

—
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Similarly, after studying both Americaqﬁ.and British

sources, David (1976) concluded that

no evidence has been presented that there is more
political participation by elected representatives or
citizens in the smaller than in the larger ‘local
authority (p. 87). -

Finally, Guthrie's (1979) investigation of the same
question led to similar conclusioﬁs. Guthrie (19291 saught an-
answer to the question: '"Has the increase in schobi And school
district size had any effect upon political participatién over
school matters" (p. 24)7? 'He notes the difficultiés faéing ag?
researcher who attempts to answer suchrquestions; 6ecause ofA
the intervention of inndmerable'forces during the period of
school consolidation. Some of these .forces listeq‘by’Guthrie
(1979) include the increased involvement of ceqttal governments <
in educational policy-making, inéreased professional educgi;;
influence and the gr0wth of‘ large urban comhunities at the
expense of smaller rural ones. Guthrie (1979) thus deféfmi;éamgigu
that résearch into the question of_schodl district sizé and
political partﬂ&}pation would be tremendously difficult and in
the absence of such research "it is poséible only to speculate
about the answers to such questions" (p. 24).
| The key message for policyfmakers who must deCi abégt
' school district size, then, is that the belief thatvsmalier
~districts encéurage Citizen participation because of their
size, or the inverse, that large dfétricts disééurage
participation beca§¥? of their Size, is only conventional

wisdom. In the absence of empirical research, Davies (1975)

concluded about decentralization efforts in a number of large



urban school systems that the creation of smaller units

does not assure any real change in community partici-
pation or increased roles for teachers or students in
decision-making (but) it can open  up - new

possibilities for reallocation of authority and for
participatory involvement in decision-making (p. 35).

(Emphasis added).

IVES ON LOCAL GOVERNMENT

Before eoxamining two theoretical perspectives br views of
local government institutions, one important pqint of clarifi-
cation, upon which hinggs any discussion of local government
issues, must  be made. By wvirtue of the' terms of the
Caonstitution of Canada,

local governments are 'creatures' of the provincial

government(s). (They) can create and destroy them at

will...(Hanson, 1956, p. 66).

B Thus it is clear that the existence of. 1local school
boards; and the terms of their existence, are determined by
provincial legislétion; they cannot, legally speaking, be
viewed as cntities unto themselves. -

Having acknowledged possible limitations resulting from
the legal framework in which local governments operate, then,
there remain, in theory at least, two fundamentally different
perspectives from which 1local government structures can be
vicwed: from the top down and from the botiom up. Rees (1971)
explains tSesé perggéctives as follows: |

Those who look from the top down consider that the

whole authority of the state is concentrated at the

center. To them the center is the only legitimate

source of power: it is frcow ne central government
;>tbat local authorities receive their powers (p. 2).
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The central government, di%irous of providing services to local -

t and equitable manner, involves

citizens in all localities with the business of government "not

.

cogmunities in an efficie
so much in order to hear their views, as in order té embrace
them aﬁd make fhem identify themselves with the syvstem" (p. 2).
This perspective, according to Rees (1971), derives from what
he has called the '"classical school" of local government and he
notes that 1its proponents are generally moxé\\interesteq in
uniform standards than local responsibility. p

A second perspective, deriving from what Rees (i971)/has
named the ”romantic” or 'historical school” views local
government units

as a congiomer%ﬁ;on of localities, each of which has,

«+ 1t 1s true, surrendered much of its authority to, the
center, but cach of which retains some authority in

its own right as well as a basic identity of its very

own (p. 2).

In the romantic school, local authoritiés are considered»”nurs~
eries of democratic citizenship"” (Rees, 1971, p. 2) where
community differences, local initiative énd citizen
participation are valued far above central control.

These two perspectives from which loca! governments might‘
be viewed ‘rTepresent theoretical extremes. Nevertheless, these
perspectives may 1in general wavs represent, on the one hand,

. ' 4
the perspectives o0f central governments'which, it was pointed
out above, determine the nature of power sharing between
central and 1local authorities, and, on the other hand, the

views of some local trustees, citizens, theorists and reformers

about how power sharing arrangements ''might'" or ''should" bhe

~N
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determined. The theme, here, is centralization/decentralization; —
an analysis of appareﬁtly contradictory perceptions about —————
trends follows, ‘after working definitions of the terms

"centralization' and '"decentralizion' have been established.

WHATQISAEEANT BY CENTRALIZATION AND DECENTRALIZATION?

The terms '"centralization" and ”decentralizatioﬁ” refer to
structural adjustments or policieS'which shift the loCUS of
control betwéen central and‘ local authorities. These terms
have been usedv to describe such shifts on at leasf thrée
~different levels, only one of which isi examined- in this
analysis.  '"Centralization'" has been used ’to desdribe a
transfer of decision—makingrpower from individual séhools to
school district offices; from regions or areas, particularly in
large urban school districts, to a cen%fal or regional district —
agency,; and from.school district governments to provincial or
state governments. "Decentralization' is the term used to
describe shifts in the locué Qf decision-making authority in
the opposite. directions. In this analysis, the terms
"centralization" and fdecentralizatidn” refer to shifts in the-
~lo¢us of decision-making authority to provincial, or state
gdvernments, from 1local school districts and vice versa

respectively. : _

PERSPECTIVES ON TRENDS IN CENTRALIZATION AND DECENTRALIZATION

On thé one hand, writers of popular books on trends in
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politics, culture and personal values, as well as more academic
writers. on trends in politicai and economic perspectives; — —
document an apparent shift in wvalues in society which favours
aecentralizafion. Naisbitt's (1982) Megatrends includes a
chapter on the centraliZétion/decentralization theme and
asserts that

demands for greater _bottom-up ©participation 1in

peclicy-making have led to the restructuring of many

political processes.... Because of a long tradition

of local control, education is a natural issue for
community activism (p. 122).

Similiarly, Yankelovich's (1981) book, New Rules, speaks about
a new emphasis ih American culture on ”quality-of—lifev
movements ('small is beautiful')" and on ”self—hélp,llocalism
and participation" ‘(p. 4). More academic publications, for

example, Decentralist Trends In Western Democracies. edited by

L.J. Sharpe (1979), examine the emergence of neighbourhood

councils and other movements to strengthen local governments.

Jacobs' 11984) Cities And The Wealth Of Nations makeé a case
for a new theory of economic 1ife which focuses on the economic
organization of individual cities, rather than on larger nation
states. The biological metaphor used by Jacobs (1984)‘ to
present her central thesis, which calls for the recognition of
economic diversity among individual cities and regions 1in a
nation, might also be considered a potent metaphor for
pro-localists to use in response to the questions: wWhy do we
need local school boards? and, Wwhy does the Provincial -
Government {(or State Government) not simply»use its expertise

to develop a ''one best system" (Tyack,' 1981, p. 30) and



administer the schools from the capital? B o

National currencies...give potent feedback but are

- impotent at triggering appropriate corrections. To - -2

picture how such a thing can be, imagine a group of
people who are all properly equipped with diaphrams
and lungs but who share among them only one brainstem
breathing center. In this goofy arrangement, the
breathing center would receive consolidated feedback
on the carbon-dioxide level of the whole group and
would be unable to discriminate among the individuals
producing it. Everybody's diaphram would be
triggered to contract at the same time. But suppose
some of those people were sleeping while others were
playing tennis. Suppose some were reading...while
others were chopping wood. Some would have to stop.
what they were doing and subside into a lower 1level
of activity. Worse yet, suppose some were swimming
and diving, and for some reason, such as the breaking
of the surf, had no control over when they were
submerged. Imagine what would happen to them. In
such an arrangement, the feedback control would be
working perfectly on its own terms but the results
would be wretched, because of a flaw designed right
into the system (Jacobs, 1984, p. 55).. )

On the other hand, other writers on the theme of centra-
lization/decentralization .document trends toward a greater
centralization of powers in educational policy-making in the

U.S.. Mitchell and Encarnation (1984), for example, conclude

that ’

state-level policy-making, especially in éﬁidatiOn,
has become a major focal point for supporters and
critics of current governmental services.... A wide
variety of political, economic and social forces have
been responsible for shifting the initiative in
educational policy formation away from 1local and
federal actors to state-level policy systems (p. 4).

The reasons cited by Hi:phell and Encarnafion (1984) for this
apparent shift include: ‘continued pressure from disadvantaged
and/or minority groups for intervention on the parts of state
governments in local af%airs*;n the interest of providing more

equitable service provision and access to services, and a
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general concern for declining productivity expressed by
society generally, but industry and the universities
particularly. It 1is +thus apparent that pressure groups in
society have sought, and many times gained, the assistance of
central governments in finding solutions to problems related to

schooling which have tended to overwhelm local school boards.

TRENDS TOWARD GREATER CENTRALIZATION IN BRITISH COLUMBIA

In British Columbia, three primary concerns of taxpayers
and parents which emerged in the late 1970's and early 1980's
included (1) excessive spénding by school boards resulting in
relatively large property-tax increases, (2) disparities 1in
how school taxes were raised, and (3) a perceived lack of
excellence in student achievement.

In 1980 and 1981, with the economy of B.C. in recession,
taxpayer groups petitioned provincial government leaders
demanding reductions in governmenf spending and taxation. Oné
of the major sore spots with taxpayers was the 19% average
increase in school board buggeté between 1980 and 1981 which
caused school taxes on single family dwellings to increase
approximately 25%, on average, over the previous year (Fleming,
1985, p. 6). Under-provincial legislation, prior to 1983, when
school district budgets exceeded the tgtal of provincial
allowances and grants,

local districts could increase at their - own

discretion, educational spending by taxing in excess

of the basic school 1levy that was provincially

applied (Fleming, 1985, p. 6).

Another major source of complaint for taxpayer groups
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appeared to be disparities in how taxes ‘Weré”‘raisedT‘*“For“iiijj

example, school districts with large non-residential taxﬁpggggm

were able to raise additional tax revenues with less éffect on

home owners than were school districts with small

non-residential tax bases.

Since 1982, the pfovince, rather than thé local school
boards, responded to these issues of concern with several
legislative packages which empowered the government to:

1. control arbitration awards for teachers'
salaries,
2. determine spending levels for 1local school

boards, ‘
3. remove the non-residential tax base from the
jurisdiction of local authorities, and

4, set levels of eddcational service in
actordance with newly-developed criteria’
(Hleming, 1985, p. 8). ‘

In addition, in 1983, in response to public concerns about the.

quality of‘education in B.C. schools, Provincial Departmental
Examinations were introduced and counted for 50% of every
student's final grade in academic grade 12 suﬁjects.

With regard to re¢ent | trends toward increased
centralization of policy—making in British Columbia, a number
of conclusions are possible. First, it isaapparent that the
provinéial government has been hore responsive to taxpayef
concerns err ;apidly rising school board expenditures than
have locally-elected school boards; Second, the tfend'toward
incréased centralization of educational policy-making in B.C.,

in many respects, runs parallel to trends outlined in a number

of U.S. studies reviewed by Mitchell and Encarnation (1984).

)/’
\



133

Finally, it is clear that with the degree of centralization -

which now exists in the school system of B.C., taxpayers and
‘locall§-elected boards have very little say in determining'the
extent to which théy want to éupport' the schools, nor do
locally—elecfed representatives have much room left to
manoeu?re in terms of developing local programs in response to

community needs and preferences.

POLICY AND PRACTICE: POLICY VALUES CHANGED IN PRACTICE

On the question of emphasis assigned to the .value,
diversity, in pfoposals and policies concerning school district
organization, policy—ﬁakers at all levels need to be aware of
distinctions between value-laden slogans, or theories, and
practices. As Ornstein (1973) cautions, |

decentralization, community control, even community

participation-—-are mainly slogans rather than closely
worked-out concepts with consequences understood and

accounted for (p. 513)

While many deeply—rooted social and political values
(participation, and self-reliance, for example) impact upbn
theories of governance which favour diversity, the effects of
poliéies designed to give such theories practical application
in the real world may not produce structures which actually
operate according to ‘those theoreticai value systems. In
concrete terms, some theorists (Boyd, 1978, and Rees; 1971)
make the case, for example, that locél self-government must be

consideredrfha value unto itself" (Boyd, 1978, p. 622), and

while policy—makers may agree with such a theoretical construct

™
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in principle, it may be extremely difficult to,legislatesuchﬁ
theories into local government piactices.b The next issuertoibg
discu;éed illustrates this point. In many educationalvsystems,
policies designed to support 1local, 1lay control of school
diStricts} it has been argued in many' studies, actually
produced structures which eqcour%ge the control of school

systems by bureaucrats or professional educators.

EXPERT VS. LAY CONTROL IN LOCAL SCHOOL DISTRICTS

Mario Fantini, in his foreword to Marilyn Gittell's (1967)

study of échool policy in New York, Participants and

Par;icipation, discusses the role of an enduring mythology in

public perceptions about school governance. He begins:

Once upon a time, the people created public schools
and the schools belonged to them (p. vii).

Later he observes,

The people still pay for public educatidn, and it is

from them that the public schools draw continuing

sanction. But it is a myth that sanction and support

add up to control (p. vii). i
Finaliy, Fantini explores the thesis that control of public
education has been given over almost exclusively to management
and that, as a result, many large school systems have taken on
the characteristics of huge corporate enterprises, increasingly
distant from the public. While Zenke'(1975) attributes this
well-documented lack of responsiveness on the parts of school
Qoards to their communities to factors of size (i.e. the larger

the organization the less responsive), van Geel (1976), Gittell

(1967), Zeigler and Tucker (1981) and others attribute much of
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this 1lack of responsiveness to administrator dominﬁﬁee of
school board decision- and poiicy—making.

Three major reasons cited in the American literature on school
governance, for the gradual transfer of powervéyring the last

forty—-and-more years from lay persons teyb profeésional

g,

administrators include:#®

1) perceptions that petty corruption in 1local
government could be minimized if 'neutral' or S
pro fe551onal administrators or Dbureaucrats
-we e Mbre closely involved in tLe process,

/ -

2) the se ming inability oI lay persons to
understand the complew1+1es oi specialization
in reorganlzed larger systems, and

3) perceived feelings of inadequacy on the parts
of less-educated lay persons to compete with
highly educated specialists for 1nfluen e in
decision- and policy-making. A -
It is noteworthy that a number of diverse studies of the
4

school system in British Columbia document, or give crgmence
to, the reasons cited 'in the American literature fe; the}
increased influence of professionals in local school board
decision-making.

H.B. King in his 1935 report to the Minister of Education,

School. Finance In British Columbia, advocated giving virtually

all 1local decision-and policy-making power to professional
administrators as a method of removing the '"politics'" and

corruption from local school governments.

The American literature notes secondly that lay persons

tended to rely more on professional advisors when school

L}

systems were reorganized and became larger and more complex,

employing a greater number of specialists. A parallel current

w
=

DA
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is evident in at least one study conducted-in -British Columbia. — —

J.F.K..English (1956), The Assistant Deputy Ministef ianhew'
" " Department of Education in Victoria, wrote . a.r doctoral

dissertation on the effects of the massive reorganizations of

the schqol district system in 1946, following the Camerén

Report. English (1956) concluded that

“

boards take advantage of the professional knowledge,
experience and training of the inspector. There is,
however, a definite impression that boards of larger
units make so many general demands upon the inspector
that his work as the supervisor of instruction
suffers (p. 27). : S :

This finding would indicate that after the creation of larger
:(

school districts in British Columbia the role of the school in-

spector, at 1least in the larger units, was changing from a

supervisor of instruction to a trustee advisor, perhaps because .

of the new complexities brought about by the creation of larger

units»of administration.

The third reason for the increase in the power of profes-
sionai administrators at the expense of lay persons, indicated
in the American 1literature, relates to the second reason,
discussed above, but concerns the perceived feelings, of
inadequacy on the parts of 1lay persons to compete with
highly-educated specialists for influence in decision—makihg.

" This education gap between elected and appointed officials in
local school districts, which perhaps led to feelings of
inadequacy on the parts of elected officials, may also have °
been one of the reasons why citizens generally, but

particularly the less educated ones, tended to be less inclined
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to participate in local school affairsi' as the more — —
highly-educated professionals éained incrsased influence witn";
local trusfees. On this poizg, Sharpe §1979), havingfexamined \
a number'of sociological studies, concluoed that

there is a great'deal of evidence suggesting that a

decisive factor in influencing the extent to which

people participate in politics and get involved in
voluntary group activity is the 1length of formal

education they have been exposed to (p. 28).

Dickinson (1970) oonducted a study in the Okanagan region .
of British Columbia and his ~findings corroborate those of.
.Sharpe (1979). Dickinson (1970) found that "educational
attainment is inve}sely related to alienationﬁ. (p. 11).
Dickinson's findings shéd af least some light on the possible
reasons for non-participation inapublic affairs of citizens of
low educational attainment in British Columbia which support}
the reasons cited in the Americap literature for the increased

influence of the '"expert', or the professional adminiStrator,

and the concomitant decrease in influence of lay persons in

school affairs.

CONFLICTING GOAL PERSPECTIVES: SOCIETY VS. COMMUNITY

The value, diversity, if emphasized in proposals and
policies concerning school district structures, would require
or create structures which would allow school.systems to adapt
themselves to the expeotations of the communities they serve: (
each district would be responsible for formulating its own

answer to . the question: What are schools for? As Coleman

%
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(1971) has determined, the responses to this<'quéstion""”may

range ~on a -continuum from an extreme societal view to an

extreme community view'" (p. 7). In order to distinguish

between the values of community and society, Coleman cites the

»

definitions given by Newmann and ©Oliver (1969):

(A community) signifies a closely knit, generally
self-sufficient rural group in which the extended
family serves not only the functions of economic
production, but also education, recreation, religion,
care of the sick and. aged, safety, and defence.
Individuals in such a group know each other well;

they share common experiences and traditions; they
depend upon each other, and assume responsibility for
solving group problems. Style of ~1life varies

inappreciably from one generation to the next.

A sharp contrast to this type of group is mass
society, characterized by 1large numbers of people
within an urban industrial environment, influenced by
many institutions each of which performs the separate

functions of education, religion, economic
production, defence, medicine¢, recreation, care of
the aged, and legal and political control. People
shift their places of residence, .change their
occupations and follow living styles quite different
from those of previous generations. Because of - -

mobility, specialization, and & rapid rate of change,

people have less in common with each other, and

weaker ties to a basic or primary group: their
allegiances and 1loyalties are diffused among many

social units instead of focused on one (p. 7).

In response, then, to the question, What are schools for?,
one who views the system from a community perspective would
hold that schools should be preparing young people for a place
in the local community alongside their parents. By contrast,
one with a society pergpective would want schools to offer a
broad program to prepare students for mobility in - the
competitive world outside the community, in the larger society.

When the question of school district size is considered,

-

the smaller districts ''can more easily approximate community

138
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norms, " Whereés larger districts, which ténd”t6;§ifér a broader,
frange of services, may moré' closely approximate the s y
perspective (Coleman, 1971, p. 9). It would appear, thén, that o
‘the move to fewer and‘iarger districts‘in many jurisdiétions”
has represented a‘vast number of victories for the society
perSpectiveuovervthe community view. It is clear, also, that
the triumphs of the society perspective reprééent victorié; for
the value, equélity (in the sense of ”sameness”) over ...
diversityz

It must be noted once again that provincial policy-makers
determine the balanée'of power, of the terms of controi—sharing
with local school districts. Given this legal fact of life, it
is worthy of comment that those '"experts'" to whom the_central
policy-makers have turned for advice have historically shown, an
overwhelming bias towarq‘ the sdciety pérspeétive. An
examination of the academic crediﬁgials of 'the authors of
reports to the provincial government on school district
reorganization,,vras well as an analysis of the vsluer
Aperspectiveé'in those reports (Chapter 2) lends credence to
this observation. A more récent report (more recent than those
discussed in'Chapter‘Z) is one further piece of evidencé‘which
illustrates the preponderance of the society view -bias on thév

goals of education.

In 1974, the Small Senior Secondary School Study Committee

prepared An _Interim Report to the Minist%g of Education for \
British Columbia which noted that the small secondary schools

in B.C. tended to be in sparsely-populated, ru?ﬁTJ%nd isolated
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communities and adopted the-philosophy that "the aims of the = _

small senior secondary schools should nbt differ frqmmthbsé of

any school irn—the-province" (p. 2). The report further stated

€

that small secondary schools were essential

if'secondary school pupils living in remote areas of

the province are going to be provided the same oppor-
tunities as those students living in more populated
areas (p. 2).

& 2
Clearly, while the report acknowledges that funding-

gk

formulae should be adjusted to allow for greater equality

‘between large and small schools in terms of service provision,

it a%gues that the goals of education should be similar, if not-

identical, throughout the province and thefeby‘ flies in the
face of the value, diversity. The conclusions of the 1974

reportr are also 1illustrative of what Tyack (i@Bl)h has

fdentified as a significant theme in U.S. ‘educatfop'

history—--the search for '"the one best system" (p. 30).

SUMMARY . x
This chapter examined the ~meaning~ _of citizen
,med ) L
~ 4 i =

participation, noting that the term was a slogan and referred

to a number of possible participatory behaviours which had been
arranged on a continuum by Saxe (1975). Then, pointing out the

absence of empirical studies on the relationship between school

re

district size and degrees and types of citizen participation;"

this chapter looked at the possible sources of the conventional

wisdom on this issue--conventional wisdom which is assumed to

‘be truth in a plethora of studies. This chapter then turned to
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an analysis of a number of factors whose combined effects haveWW~m—

tended to reinforce uniformity rather than diversity in school
district operations.::First, legally speaking, the provincial
governments in Canada hold all of the cards in that it is fheir{
responsiblity to determine and adjust the nature of
power-sharing arrangements between themselves and the 10ca1
district boards. Second, while some writers note general
trends in both theory and practice° toward an’ increasing
emphasis on decentralizaion, others have noted and supplied
evidence to éupport opposite percei?ed tendencies in_ terms of
power-sharing arrangements between central and local
authorifies which govern schools. In British Columbia, for
example, it was pointed out that it was the Provincial

Government' which recently seized the initiative from local

boards on issues concerning finance and quality--issues which

had apparently overwhelmed many ibcal boards in thé Province.
Third, the trend over the last forty-and-more years toward
increased administrator controllof local board policy-making
was documented. Finally, two perspectives on the goals of
education were discussed and the case was made that the socié?y
perspective, represented by the lafger school district units,
had won a 1long series of victories err the community
perquptive. It was alsoc noted that the bulk of reports
‘submitfed to the provincial policy-makers tended to lean toward
the society perspective in that they generally emphasized

equality of service provision and the establishment ‘of

identical goals for districts in urban, suburban and rural
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communities élike. It is thus clear that while policy=makers

may have intended to encourage diversity among school systems

in the past, a variety of forces insidé school districts, in
the province and in the greater society, have tended to create

structures which appear to be far more uniform than diverse.

DISCUSSION: SCHOOL DISTRICTS ARE EFFECTIVE IN MEETING LOCAL

NEEDS TO THE EXTENT THAT THEY ARE ABLE TO CHANGE AND ADAPT

The thesis explored in this section is that scthl
districts are effeétive in meeting the needs of the bommuhities
within their boundaries to the extent thét they‘are able to
adapt themselves ‘to the needs of _those communities and to
changes 1in those vcﬁmmunii;es over time. The overwhelhing
emphasis on the structural reform of school districts (moving
'boundaries.and consolidation) which arbse out of an enduring
desire to achieve greater measures of equality and efficiency
have tended to create a 'system which exemplifies the values of
uniformity and conformity.

It may well be that the warnings in Cameron's Report Of

The Commission of Inquiry Into Educational Finance, published

in 1945, on the dangers of centralization were, in' some
respects, prophetic. Cameron (1945) warned of rigidity, and
the inevitable development of promotional policies based on
seniority and conformity. He talked about the tendencies of
large organizations to turn in on themselves, to become

obsessed with their own machinery and to ignore the immense

importance of human beings and human interactions. He noted
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that "uniformity is almost the same as a lack of progress" — -

(Cameron, 1945, p. 37),. and warned that flexibility had to be

built into any system Whose chief priority was equality -of
service prpvision in a jdfisdiction as vast as British
Columbia. e

It could be that increased levels of diversity, (diversity
éubsgmes the notions of citizen participatibn,‘ lay control,

‘loéal control, and decentralized decision—uand pblicy—making)

could be acn}eved through changes in organizational attitudes

b

. and behaviours rather than through structural (boundary)

reforms. In terms of reform, Berman and McLaughlin (1979) have
hypothesized that’

what matters most is not what comes in to a school
district, but what the district does with it (p. 8).
(Emphasis in the original.)

Further to this, on the topic of change, Fullaﬁ (1982) boints
out that .

real change, whether desired or not, whether imposed
or voluntarily pursued, represents a serious personal
and ¢collective experience characterized by
ambivalence and uncertainty and if the change works
out it can result in a sense of mastery,
accomplishment and professional growth.... The
anxieties and uncertainty and the joys of mastery are

" central to the subjective meaning of educational
.change, and to the success or failure--facts which
have not. been recognized or appreciated in most
attempts at reform (p. 26). :

Murnane (1981) also notes the importance of examining the
behaviours and attitudes of key actors within the school
systems.

The = relationships between the primary
inputs--teachers, students and families--and the
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outputs--student skills--depend critically on the -
behaviour of (these) key actors. Their behaviour is
sensitive to the incentives prov1ded by the school I
system (p. 32).

M

The work of Berman and McLaughlin (1979), Fullan (1982)
and Murhane (1981) emphasizes the necessity of examining
relationships, attitudes and behaviours in studies of change

and effectiveness in school systems. A closer examiqﬁz;on of

the work of Berman and McLaughlin (1979), because of its focus — -

on the school dlstrlct may yield some new insights which will
assist educators to answer the question: How can greater

diversity be achieved in school systems?

Berman and McLaughlin (1979) developed descriptions of two

theoretical states of school distriét development according to
their adaptive attitudes and behaviours. To determine these
behavioural or attitudinal states, Berman and McLaughlin (1979)
looked at how school distficts fesponded to five Dbasic
diiemmas. A district's responses to these dilemmas allowed it
to be classified as being in a state of "maintenance" or
"development."

The five dilemmas with which a school district must
constantly deal requiré some brief eLaboration here. ""A

district must strike a balance between encouraging diversity in

delivery and seeking uniformity”,(Berman and McLaughlin, 1979,

p. 63). In terms of teaching, for example, a key question .

concerns whether or not a district supports the belief that
effective teaching results when teachers are free to develop a

unique heuristic style, or, whether or not the promotion of
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individuality. 9&ﬁses concern about teaehing duaiif&, standards
and performance objectivesf .

" The second dilemma is captufed in the question: "Should
there be a high degree of centralization or a high degree of

decentralization" (Berman and McLaughlin, 1979, p. 10)? The

promotion of decentralist policies may give schools the freedom

they need to adépt to their individual neighbourhoods, but it = -

may prevent the adoption of district-wide innovation policies.

The third dilemma has been called the openness versus
closedness dilemma. It can be portrayed withithe question:
"How can a district protect itself from external political
control or from endless conflictingvdemqus that cannot be met,
while being responsive and accountable to 1legitimate forces"
(Berman and McLaughlin, 1979, p. 10)?

The fourth dilemma concerns delivery goals versus
nondelivefy goals. Districts are continually Se;ting and
seeking multiple goals; delivery, bureaucratic aﬁd political.
Conflicts arise, choices need to be made, and some goals'wftf
be given priority over others.

The fifth dilemma centers upon the notions of stability

and change. All functioning systems require both stability and
change. A school system must perform its various tasks in a
regular and predictable manner and yet it must respond to new
technical knowleage and to changes in the community it serves.
As Berman and McLaughlin .(1979) investigated the
characteristic ways school districts responded to these five

basic dilemmas they devised descriptions of two ideal types
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which '"do not fully or exactly capture the eomplekmreaiities%—f—:—
that constitute school district life" (p. 63),‘but whichShow
how types of control dynamics create different incentives and
responses in a system. These ideal states are contrasted in
~summary form in Figure 5-3. —_—

Even though the two ideal characteristic states of school
district development represg¢nt theoretical extremes, ‘some
comparisons between these idea)l states and the school system of .
British Coluﬁbia are possible. It would appear that the
incentiﬁes, controls, behaviours and attitudes which
characterizé many of the school districts in the‘Province are
far closer to Berman and McLaughlin's (1979) conéeptions of the
state of maintenance than they are to the state of development.

It was pointed out_earli?r that diversity, clearly e;ident
in Cameron's (1945) value scheme, upon- which the current "school
district system was built, has, over time, been replaced with
practices which exemplify the values of uniformity and
conformity. The last forty years, and particularly the last
three years, have seen the triumph of the top-down view of
local government, greater centralization Vof decision- and
policy-making powers, a significant decline in lay control and
citizen participation, and a long series of victories for the
society perspective on the goals of education. These factors
have tended to encourage the development of a standardized

_ »

ﬁrovinciai curriculum which makes only minor condessions to

locally-developed courses, top-down authority relationships

where the needs of the bureaucracies to protect themselves

P
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BERMAN_AND MCLAUGHLIN'S COMCEPTIONS* OF TWO THEORETICAL STATES: MAINTENANCE & DEVELOPMENT

MAINTENANCE

| DEVELOPNENT

1) Delivery uniformity. Routinized proced-
ures 1in the area of personnel, curriculum
budgeting and delivery operations embody
incentives and expectations that discourage
diversity in teaching practices.

1) Delivery diversity. The developed syst-
em encourages delivery diversity because it
believes diversity is both inevitable and
desirable. High quality
supported, expected and monitored.

delivery is

2} Loose coupling. Schools are 1isolated
from each other and from the central adminis-
tration. The organizational patterns that
define this structure are a lack of trust,

partitioned decision-making structure and a

top-down style of authority relationships.
Feedback  between  administrative levels
consists of symbolic reporting and reinforces
the status quo.

7

2) Inteqrated loose coupling. The develog-
ed district deals with system integration by

‘dispersing decision-making power throughout

the system rathar than husbanding it at the

center or partitioning it into segmented
fiefdoms. Instead of attempting to impose
bureaucratic . controls, the system seeks
integration by a) delegating authority
downward within a central framework that has
representative policy-making committees and
emphasizes shared responsibilty b)
instituting feedback channels that allow
central coordination, monitoring and support
c) establishing improved  educational
delivery as a common system purpose and d)
promoting mutual trust. '

3) Subordination of delivery concerns. The
absence of a sense of unitied concern with
delivery arising out of insularity and
mistrust between administrative levels. The
major goal of the system is to protect itself
from internal conflicts and external threats
in order to maintain the status quo.

3) Primacy of delivery concerns. The pri-
ority 1s deTivery. PoTitical and
bureaucratic activities are seen as means
to advance delivery concerns.

4) Closed boundary. In order to protect {t-
self the system 1s sealed off from outside
pressures and influences. Administrators
tend to be reactivea Pressures from outside
are ignored, absorbed, coopted or isolated.
When other defenses fail, changes are added
incrementally to the system without replacing
existing core processes.

3

4) Boundary " openness. The development
system looks outward, is proactive toward
its community and the larger environment.
It tries to .strike a balance. between
attempting to maximize the support and the
contributions of a broad base of the
comnunity and to retain its autonomy. This
balance recognizes the openness and
interdependence of the district and the
local community.

in

5) Stability as constraint. The incentives
and control structeres in the system discour-
age, risk-taking. There is a reliance on
formal authority relations, routinized
behaviour, control, uniformity and ‘“safe"
reactions to pressures. Significant change
is feared.

\ .
5) Institutionalized change. A continuous
process of significant change is viewed as
desirable and essentital cultural
norms--e.g. risk-taking and

professionalism--support an atmosphere and -

an expectation for change at all levels,
In this  context, change is  not
destabilizing because change efforts are
undertaken only if a consensus over needs
{not means) can be formed, and the new
practices are routinized into everyday
operations and replace rather than compete
with or simply disrupt old practices.

*These summaries are not generally in the
words of the authors.

*
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mﬂ'"”'woftentimes seem to: ,takehﬁprecedenceﬂtherthnegvdeLlyery —of

services to students and communities, and where risk—taking is
discouraged. |
Zenke (1975) has conceptualized the internal organization
of a school district,' designéd to encourage and support
diversity, which represents, in concrete terms many of the

incentives and controls that Berman and McLaughlin (1979)

- identlfy in. school systems in what they call a State of T

"development." Zenke (1975) holds that

pyramidal in form, with the school board at the top
and the teachers and students at the bottom (p. 54).

typically the organization of school systems has been ==

Zenke Q1975) proposes that the pyramid be inverted so that the
students would be placed at the top. Then, |

immediately below the students in the inverted
pyramid would be the teachers, then the principals,
and somewhere below the pr1n01pa1 level would be the
central office staff (p. 54)

Further, Zenke (1975) has determined that in such an
organizational design perspective

one of the best things that principals could do would
be to get out of the way of teachers and let them
teach, and so.on down throughout the organizational
design with those individuals in positions.at lower
levels getting out of the way of those at the ‘levels
above them, freeing them to accomplish the tasks for
which they were employed (p. 54).

In spite of the theoretical value syStems examined above

which have called for increased emphasis on the value,
diversity, it appears that diversity has not been valued much
in practice in the school district system in British Columbia.

The case was made here that structural reform--such as the
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achieve diversity in school. . .district -operations. It dis
Agsuggested, however, that the value,° diversity, may Dbe
emphasized or de-emphasized in a school district system as a
result of incentives and controls built into the organizational
structures, inside school districts; nd perhaps 1in the

N

"province, which encourage or discourage adaptation and'change.
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__CHAPTER SIX: REVIE!

The pu?ﬁosé of;éhiéféébér is f; provide policy-makers a?
the 1local, provincial or state 1eve1$, as well as other
stake-holding audiences, .with an analysis of issues which‘
impact upon value questions that have érisen'in school district

reorganization proposals, studies and policies in a number of

jurisdictions on this continent. 1In general, special attention
is given fo studies which focus on British Columbia. This-
paper examines three values—--equality, efficiency and

diversity--which have feflected in'the past, and continue to

refleét, .the major organizing values in the design and

structure of school systems in North America. It appears that
¢

a long-standiné and widely-accepted assumption of researchers

and policy-makers is that the values of equality, efficiency

and diversity are competing values in the sense that'any plan
to increase the emphasis on one of the values will necessarily
detract from one or both of the others. This ;nalysis argues
that these values are not necessﬁrily competing values, but,
rather, coexisting i values which may = sometimes be
mutually-sustaining and which ought  to be emphasized

concurrently in- the design @ and organization of school

districts. Additionally, it is suggested that the optimal

policy options for school district reorganization are those
in which increased levels of equality, efficiency and diversity
are Jjoint produéts. Other policy optidns which should be

considered,are'thoseqiﬁﬁwhich increased 1levels of one or two



e | . 151

-~ —---of the values are sought in such a way that the status quo with

regard to one or both of the others is not damaged.

The "Discussion" sections which follow each of the major
chapters draw upon a variety of research types and areas and
sSuggest how the three values, equality, éfficiency‘ and

diversity -can be considered mutually-sustaining values. The

content of these ''Discussion" sections is summarized briefly.

in this chapter. As well, this chapter‘offers suggestions to "
(w the Provincial Government and to school districts about

possible ways in which the three values (equality, efficiemcy

and diversity) might be maximized concurrently in school

district operations.
- . N

REVIEW OF DISCUSSION SECTIONS

The "Discussion" section at the end of Chapter Three

explored the thesis ﬁhat school districts will pﬁrsue guality
and hence equality goals toA;the extent that internal and-
external structures allow and encourage them to do so. A
number of studies were examined which 'emphasize, process
approaches ‘defived from qualitative research methodologies.
These studies suggést that the behavior .of key actors at thé

school 1level (principals;»teachers-é}d students) and at the

~district leVel7§gi§p;i¢t‘aqministrators, principals, teachers

and students) is sensitive to the institutional rules, norms .
and practices which combine to create a characteristic '"ethos"
or climate which can promote or inhibit student achievement

and other student outcomes in a school or a school district.
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mﬂﬁltiisAarguedWinWthiswsec;ionhthatfcenttal—gevernmént—peiieiesff—————

particularly financial distribution policies, may be a major

influence on the educational environment or climate in a
province or a state. These policieé may ultimately influence
student performance -in an indirect fashion by providing
incentives and controls which affect thevbeha§ior bf key actors

at the various levels throughout the school system hierarchy. .

Additionally, the ”DiséusSion" section at the end of - -

- Chapter Three draws upoh school finance research and school »

effectiveness research to explore linkages between the concept,
equality of opportunity; and (1) efficienty and (2) diversity,
or local control. . | ‘ R |
Equality of opportunity goals and efficiency objectiVes

, . ,

can be mutually-sustaining when, without the inquion of

additional resources, changes in programs and/or practices

result in the improved delivery of services to students and/or

improved student__outcomes in all schools or districts, but

partibularly in those with poor or mediocre track records in

R

terms of student outcomes.
The linkages between the concept, equality of opportunity,

and diversity,' or 1local <control, were }hentified in the

-

-

effective schools research. Effective schools resear077 Wm

suggests thaf the adoption of innqvations which improve

effectiveness at fhe» school and district 1levels requires

attention to the delicate balance between 1leadership and
. : t

autonomy. If this conclusion holds true at the provincial

level, then provincial policy-makers would do well to consider
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innovations 7ari§;ngwugypw of effectiveness studies, but which

also allow 1local districts the discretioh they fequireivto
determine which processes and practices maker the most sense
in their particular schools and communities.

The "Discussion! section which concludes Chapte ~Four ex-

plores the thesis that school districts will pursue efficiéncyrr

goals to the extent  that internal and external”*stfucturESﬁ“ih
provide the incentives'and controls which allow and encourage_ 

them torgo so. In this section the linkages between efficiency

and diversity values are discussed. Focusing on the B.C.
school: systém, it is argued that‘ highly centralized systems
whiéh regulate both goals and means (programs and budgets) can
pro@uqe inefficiencies, even though they may apbear to be able

to contfbl'and/dr reduce spending levels. . Since communities

differ in terms of their needs an ‘preferences with regard to
schooling; least-cost production } methods may also differ.
‘Thus, if both programs and budgets\Qgs too rigid;y controlled,
then school districts ang schools may not be able to consider
%fi?rnate ‘ways to utilize 'résourcés to achieve ‘their goals.

HoweVéf, it was also poiné%qugt that local control with regard

+ “-.,:; f

to program decisions can also *produce inefficigngiesr;jmlqggwaf

digp;igts are not directly accountable to local taxpayers for

their budget decisions. It is suggested that the incentives
for school districts to employ leastgcost production methods .
can be'prOVTded by central government policies which allow for

sufficient local program autonomy, but which also require 31
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~

—_——

afgnIY’cant degree of local revenue autonomy. Thus, greater

levels of program autonomy, if coupled w1th greater degrees

of revenue autonomy, should result in increased efficiency.

Y

In this sense, ~diversity and efficiency cah be regarded»aéi

-mutually-sustaining values.

The 'Discussion" section at the end of Chapter Fivé.

~ _explored thegfthesisf—that——school——dis%raeﬁﬁk—am£k—e££eet&ve»—in~———

meetiug the needs of the communities w1tﬁin thelr boundaries

to the extent that they are able to adapt to the needs of those“

Change has been sought 1in the school ‘'systems of British
Columbia mainly through the institution of structural reforms,

such as school districtvboqndary revision. These changes have

,grisen out of an enduring emphasis on the values, equality and
—————efficiency; at the expense of the value, diversity. It dis

apparent, howéver,_that the school system in British Columbia

exemplifies the values of uniformity and conformity. In
British Columbia the long series of victories for the society

perspective in education -- répresented in the move to fewer

'and larger districts increased centralization; the gradual

transfer;of power from elected to appointed offiaials; the lack

of citizen participation in decision- and policy-making at the

- communities and to changes in those communites over time.

Iocal 1level; the standardization of curricula; and top-down

Berman and McLaughlin (1979) have conceived it.

49

LN

‘authority relat*onships exemplify the state of maintena?/9 as .
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__TOWARD MAXIMIZING EQUALITY, EFFICIENCY AND DIVERSITY CON LY

IN SCHOOL DISTRICT OPERATIONS: SUGGESTIONS FOR THE PROVINCIAL

GOVERNMENT

Neither the Provincial Governmént nor the/schoolydiétricts
in British colﬁmbia, working in isolationvfrom one another,
is 1likely to be highly successful in maximizing all three

values (equality, efficiency and diversity) simultaneously 1in

school district operations. Clearly, a greater awareness of - -

value issues at all 1levels in the school system hierarchy,

together with a desire to increase the emphasis on one or two

of thé values without damaging the status quo with regard to
one oOr Both of the 'others, is a prerequisite for change.
Leédership that is ‘cdncerned and knowledgeable about. values
and that seeks to alter the &alue climate in the school system

of B.C. is needed at all levels.

If 'all three values’are to be maximized concurrently in
the B.C. school system, then the Province must pay greater‘ay—
tention to the effects of its policies on the behavibrs of key
actors at éll levels. For example, the current educafion fih—

ance policies of the Province which link programs to funding

)

have dampened the rate of'increase'ih-school board spegQing,

but may well have decreased the efficiency of school district

operations by having created incentives for 1local school

officials to focus on satisfying the program requirements of
the Province rather than on creating or adaptihg programs to
meet the needs (and changing needs) of the communities they

serve. While it is the responsibility -of the Province to
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- — determine provineial spending priorities, in the interest of

improvedrgifigiegéy it should be the responsibility of school

boards (and/or schools) to determine how resources might best

be utilized to meet local needs. School boards (and
school-based personnel) should be given the 1latitude to
determine least-cost production methods locally. Further, if

school boards had to raise a significant portion of their

operating budgets -locally;, then schcol officials "would be ~~

provided with incentives to gaf’ner and maintain the sup'p'brt

‘of the communities they serve. As well, the electorate would

have a more direct and visible stake in determining the degree
to which it chobses to support the schodls. If the residents
ih' school .distriéts contributed directly to local school
operations‘then they would be provided with an incertive to

become involved in school affairs, and an incentive to demand

tﬁat local officials, .electe&<€ and -appointed, be more
accountable for their decisions.

Prdvincial education finance policies, structured to allow
at 1east a portion of each school board's budget to be raised
through 1local takation, must take into accoﬁnt the fact that

properfy-rich districts will be able to raise additional funds

fOr‘schoqls with 1ess burden on individual taxpayers than will

¢

property-poor districts. In order to equdlizer tax burdens,

Provincial education finance policies should be structured in
sugh a way that, for the portion of school taxes raised
locally, a unit of taxpayer effort produces similar Tresults

in all districts.
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'”f'Ttmi§;evident*that~pr0vincia}—finance—poiicie9f4a54thev————*

are currently structured, tend to encourage inefficiency, uni-

formity and cothrmity rather than efficiency; diversity,and,
innovation. To éncourage greater‘~efficiency and diversity,
a system of incentive grants might be devised to assist local
districts to involve their communities in the task of‘devising

and implementing experimental programs andkpractices to deliver

improved ‘services to studerts in cost-efficient ways. An oo

. l . T, . . .
improved research- and information-dissemination system might

also be devised so that districts can be made aware of

successful, innovations which might be adapted to their schools
end/or districts.
Finally, as was noted in Chapter Two, the history of the

administration of education in British Columbia has been high-

lighted by school district boundary changes which have always

resulted in fewer and larger school'aistricts on the grounds
that ''bigger is better and cheaper". Since the legal authority
to alter schoolrdistrict boundaries rests with the Province,
it may be worthwhile for the govérnment to commission a
thdrough study over a number of years foudetérmine whetherbbr
not its past decisions, made tlargeiy on the. basis of
conventional wisdom, are workable in terms of maximizing the

values of equality, efficiency and diversity concurrently in

school district operations.
Coleman (1985) found that in British Columbia  'the
unusually successful districts are rather small" (p. 33).

"Successful districts'" are those in which students, on average,
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fdbt5Iﬁédihigﬁiéééié§}iiélﬁtive~te—students—in~ether~district574ﬁ-*
between 1981 and 1984, on- "batterieSmoigtestsfadministere&—by————f
the Ministry" (p. 3). This finding led Coleman (1985) to
assert that ”size, beyond a ‘modest level,’ might. well be a
handicap to effectiveness" (p. 33). It may be that many
districts have grown too large to be able to obtain sufficient

levels of public input an /or. to change and »adapt to the

communities they serve in a focused manner.

UALITY, EFFICIENCY AND DIVERSITY —CONCUR— -

RENTLY IN SCHOOL DISTRICT OPERATIONS: SUGGESTIONS FOR SCHOOL

DISTRICTS

———Tf-—-the Province's education policies, and particularly
its education finance policies, are restructured so that a

climate. is created in the Province that provides incentives

to school district% to work toward the goal of maximizing all
three values (equality, efficiency and diversity)
simultaneously, then scheol districts will arguably stand a
better chance of achieving that goal. However,.even if thev
climate created by the incentives preeent in current provincial
policies remains largely unaltered, individual school districts

would still do well to seek to maximize tHese three wvalues -

concurrently in local policies and practices

One of the most frequently cited and often emphasized
elements in the abundant research on- effective schools is
leadership. Since the appointment of school principals ‘is the

responsibility of school districts, then the leadership at the
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effective sChool district. In order to proceed to maximize

the Qalues of equality; effiéienqy and diversity concurrently
in a school district, district administrators require knowledge
of these value issues and the will to pursue these goals
siﬁultaneously. ‘District administrators need to possess the

awareness that norms, rules, ‘practices and policies create a

climate 1in a school district .which may ultimatery,waffecthiwﬂ

T

student outcomes by virtue of its effects on the behaviour of

key actors (principals, teachers, students and community

members) within the system.
In attempting to maximize the value cquality, in school
district operations, a school district must emphasize at ail

times in policy and practice that the prime goal of the

organization is the delivery of quality services to. students.

School baséd personnel should be given sufficient autonomy to
devise a variety of programs specifically designed to meet the
differential needs of the students in the communities they
serve. This does not mean that for every need which can be
identifieq é special program oﬁght to be devised to answer it.
Such a pracfice Would quite‘ likely detract from efficiency
objectives. However, given ’finite quantities of resources,

and the overarching goal of supplying quality services to

students, school-based personnel, in consultation with district
staff and the community, need to be trusted to devise
appropriate types of programs for students, to prioritizé such.

program offefings and to be made responsible and accountable
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-~ for their delivery. - Portions of district budgets should be

set aside for program experimentation and in-service training

fof teachers in order %o encourage and malntain high standards
of - delivery; Fﬁrther, school-based personnel, as well as
district—bésed personnel and toe community, should be msde
responsible for developing criteria for svaloating proposed

and existing school programs.

To maximize the -value, efficiency, in school district

operations, a school district should devise policies and

practices which delegate decision-making huthority and
responsibility downward throﬁghout the system. Within the
inevitable: boundaries established by -budgets, district-wide
goals and student needs, school-based personnel ought to be
given sufficient autonomy to decide which instructional

approaches make the most sense in their schools. -‘Principals

and teachers may be the ones best equipped to_determine the
.

program prioritiés and methods of operation which wutilize-
resources in the most prudent manner, and which best meet the |
needs of the students concer%ed. School—based\ budgeting}
practioes may be appropriate for many districts. Districts
which adopt such practioss wo:}d indicate to school-based

personnel, in a concrete way, that they are trusted to make

important décisions,iiand Wthap teachers and principals must

share the responsibility for the decisions they make.
School~-based budgeting policies, providing that they contain
incentives which produce effioiency and cause high standards

of program delivery to be adopted(and/or maintained, may create

SN
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and efficiene& in~%heipwepefa%ieﬁsfw~

ﬁchoél‘ districts‘ can proceed to maximize the value,
diversity, by encouraging commun:ity participation through
decision~ and polidyfmaking' committees at all levels and by

monitoring community attitiudes and co-ordinating change

efforts. . School boards can encourage community participation

in decision- and pdiicy—making by establishihg citiéen advi56f§lwww'

committees at the district level. In so doing, school boards

- could model  behaviers they—would like to see—emulated- by thes——

schools. Or, school boards could emphasize the importance of

community involvement in schools through policies which require

-

that all schools establish citizen committees and by monitoring

and providing feedback to schools and communities on progress

made. Community” surveys conducted at rpgn1ar inieryalsﬁatffhe
district and/or school levéls.can assiét school and district
policy-makers in determining community attitudes, gbéls and
needs with regard to schooling. Such measures would p:ovide
school districts and schools with the necessary information

'to adapt programs to the communities they serve and also to

méake changes 1in pfograms as. community needs - and attitudes

change. s : e

A

POSSIBLE DIRECTIONS FOR FURTHER RESEARCH ON VALUE ISSUES

It is hoped that this study has suggested and discussed

worthwhile questions and issues about values in school district
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‘reorganization policies, as well as useful ways of Jooking for — —

potential,inierdependenciesjamonggihe_Jjuxgﬁg¥ahua;4examined
This thesis assumes (perhaps incorrectly) that educational -
policy-makers at the‘various levels are to some degree aware
of, and/or concerned about, the role of basic values in the
policy—deyelopment7 process. Perhaps as a preliminary study

to 'this thesis, a questionnaire, a telephone survey, Or ka

series of short personal interviews might have been conducted =
fo determine policy—makers' general levels of knowledge with
regard to - value . .questions related to the theme .of school -
district reorganization. In fact, this process could have been
used to assist with decisions about the content of this thesis.

With regard to further research related to the value
issues discussed in this paper, it may be instructive to

sharpen the focus——to zero in on individual school districts

in British Columbia, to examine value questions and issues from

within’ ‘Studies which employ ~both qualitative and

'quantitative‘data——perhaps a number of case studies——and which

focusrog outliers (districts which appear to be different from

others, unusual in some way or waxs) mny providersome useful

‘insights into school district operations and the behaviors of

key actors, theinr interactions -with- each other -and with the -

,otheruresourcesfandgelemmxnkL44L43u%4HuHxynr——Sueh—studieseauggn;——————

be conducted by teams of graduate students over a number of

years.

. In order to establish which districts might be studied,

key school- and district-based personnel in 2all districts in
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" the PfEﬁiﬁEe{f%§¥weli:ié¥Ministry~qf~Educatf6n"0fficiaisi*CUUTd
7be surveyed. Thel~surw%5k+eeu&d—~bewﬂnyai—ﬁxr—assfstgﬂvfth‘ﬂjﬂr““*

identification of districts in British Columbia,  for example,

1.. where there have been an unusually large number
of public complaints (or complaints by personnel)
about a perceived lack of equality in terms of ser-
vice provision. “ -

,rmfwhep944£m: SES—StudentS—aghieve—h&gher—%{nL—}ower}—*——f———*

scores on standardized tests when compared to -
students from similar backgrounds in other
districts. )

3. where there are an unusually 1argé number of
special programs offered in response to the needs
of Various groups within the school community.

4. which seem to be able to operate quite comfortably
within the budgetary guidelines establlshed by the
Province. ‘

5. which seem unable to meet the educational needs
of the communities they serve with the . funds
provided by the Province. '

6. which employ school-based budgeting procedures to
distribute funds from the district 1level to the
school level.

7. which are reputed to employ '"unusual'" management
techniques. 7 e

8. in which unusually.large numbers of citizens attend
school advisory committee meetings, and school
board policy development meeti

9. where there seem to be a large number 6f complaints
about members of the public b 1ng "shut out" of
school and/or district affairs. - I

- 10. where employee morale is reputed to be unusually
high (or low)

11. districts where taxpayers seem more (or less)
willing to support their schools.

12. where communities generally are reputed to be unus-
ually satlsfled or (dissatisfied) with their
schools.
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"Acasestﬁdyapproachwhichexaminesvalueissuesﬁrom
within actual school districts in B.C., and which makes use
df_ observation, interview, aﬁd survey déta, could providé
extremely‘ useful "living portraits" for educators‘ vand
policy—mékers depicpiné'how some "unusual"rdistricts operate,
how they make decisiénsL how they respond to problems, how theyv

lspend money, how they allocate resourées, how well they deliver

services to students and how the people inside them interact.

Thé case study reéearch proposed here would act as a Window'
through which weduggtogsé_agdmmpglicy—makers, in - one_-_school —
district would be able to see wizt/their cbunterparts elsewhere

had done or were doing.
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