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4 - -+. - 
The purpose of this thesla is to provide educational. 

policymakers at the local, provincial or state levels, as well 

as other stake-holding audiences, with ap 

which impact upon value questions that 
- 9 

district reorganization proposals, studies and policies in 
- - - - - - - - - - - 

North ~merica. In general, however, special attention is paid 

' to studies which focus on British Columbia. 

This paper examines three values--equblity, efficiency and 
- 

diversity--which have reflected in the past, and continue-to 

reflect, the - major organizing values' in the design and 

structure of school systems in North America. It appears that 
5 

a longstanding 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 study argues t'hat 

these values are not necessarily competing values,.but, rather, 

coexisting values which may sometimes be mutually sustaining 

and which ought to be emphasized concurrently in82he design and 

organization of school districts. 

This study examines the differential emphases assigned to 

the three values--equality, efficiency and diversity--in the 

history of school district reorganization in B. C. between 1925 

and the present. Addigionally, the paper explores the current 
-; 

literature on schoo.1 district reorganization, focusing on each 



-/3- of t h e  three v a l u e  areas. T h e n ,  d r a w i n g p u p o n  t h  

school f i n a n c e ,  s c h o o !  e f f e c t i v e n e s s  and o r ~ t i F o ~ ~ ~ ~ ~ e ~ , -  
* 

% t h i s  s t u d y  e x p l o r e s  t h e  l i n k a g e s  b e t w e e n  t h e  v a l u e s  e q u a l i t y ,  

e f f i c i e n c y  a n d  d i v e r s i t y .  F i n a l l y ,  t h e  p a p e r  o f f e c s  

s u g g e s t i o n s  t o  t h e  B r i t i s l i  C o l u m b i a  M i n i s t r y  of E d u c a t i o n  a n d  

t o  local s h c o o l  boards c o n c e r n i n g  p o s s i b l e  p o l i c y  o p t i o n s  which  
t 

J%z, >- 0 - A . - i . maximize a l l  t h r e e  v a l u e s  s i m u l t a r , e o u s l y ,  or  w h i c h  i n c r e a s e  t h e  

, e m p h a s i s  on  o n e  or  t w o  of t h e  v a l u e s  w i t h o u t  d a m a g i n g  t h e  
- - 
s t a t u s  q u o  w i t h ' r e g a r d  t o  o n e  o r  b o t h  of t h e  o t h e r s .  
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4 

// , 
i n  tllE p r e p a r a t i o n  o f  t h i s  t h e s i s .  I a l so  owe a d e b t  

- 
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'% 
? - 
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-- 
- - - -  T b s  proper calling today *f soci~lbgy~~is ffieilE::pp 

ination of opinion: Having its point of departure in 
the opinion of the hum& behgs0 who make up fhesnci- 

- 

e t y ,  it 'is its task to return to opinion, clarified 
and deepened- by dispassionate study and systematic 
reflection.. . .like the philosor~hes_ (of _the enlight- 
enment) sociologists will be the commentators and the - illuminators c the current scene.... They h a w a 
theory that has assimilated the best iq the ideas in 
the en lightenmen t and strengthened it by progress in 
R g m a t  variety of disciplines cultivated since the 
eighteenth century. Some sociologists might feel 

I - tha t  this definition of the calling of sociology is 
one that undoes t h e  progress of the subject. On the - - -  - 

-7 

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. 

J o n a t h a n  Sher's (1977)- Education In Rural America: A . 

Heassessment of Conventional Wisdom points out that "the most 

successfully implemented educational policy of the past fifty 

years has been the eenfo*-i-da*fon -&+-rural setfools a n d  schod 
-!a 

districts" ( p .  4 3 ) .  The search for the ideal school district 
I 

bas resulted in t h e  creation o' fewer and larger s c h d  

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

Tkc  amalgm~tion of school districts has long been deemed a 

panacea to correct inequalities and -inefficiencies, 

particularly economic inefficietic:~~, and to rid communities of 

"the but f parochial ism and attehuated totalitarianism that 

Since the enrly 1930's. British Columbia, like so many - 

other provinces and states, has implemented policies on school 

district organization (and reorganization) which have produced, 



- -- -- - - - 

- -- overall, school distr;i,cts which are larger in area find st-iidient 

population and fewer in humber. Figure f - 1  - . - s h ~ w s - a  net 
-/ - 

c 

decrease, over the forty year period, 1931-1971, in the number 
- 

of school districts in British Columbia, from an 'all-time high 
L=- 

in 1931 of 830 districts, to 77 districts in -1971. A t  present 

(1985), British CoIQrnbia has 75 school districts. 

It could be argued that policy-makers in British Columbia, - 

as elsewhere, who have for forty-and-more years favoured t h e  

creation of .fewer and larger school districts, have fallen 

victim to one of the more salient fallacies of educational 

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

lacy". This fallacy likens policy-makers who limit their f i e l d  

of vision by concentrating on one or a small number of goals to 

the exclusion of all others, to dray horses 

"prevent them from seeing anything that 
-- - 

attention from seeing directly where they 

headed" (Kerr, 1976, p. 201). 

with blinder:: on t.o 

might divert their - 

are supposed to be 

It might also be argued that the question of school ., dist- 
-r 

. t  

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

inson (1970) points out: 

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 ineffective and inefficient 
unit through a change of forces operating in society 

- 
,' 

( p .  3 ) .  " 

Linking Kerr's conception of .the "Blinder-View Fallacy" 

and Robinson's observation that the question of school district 

reorgaajzation is never definitively a n s w e x d  over the long 



FIGURE 1-1 7 3 
- - --- -- --- -- 

d 
4 - - - -  - 

T E NUMBER OF SCHOOL DISTRICTS IN BRITISH COLUMBIA: 1872 - 1972 

SOURCE: Ministry of Education. Public Schools of The Province of 
British Columbia: One Hundredth Annual Report. 
Vicf oria, B.C.: Queen's Printer, 1972 



term, with a ~ecent policy proposal of the--Brltt-j;sk eo-f-umtxtayr-- 

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 round - -- -- -- 

of school district amalgamations can be considered a 
traditional response on the part of government (p. 
5 ) .  

The decisions to implement consolidation policies have al- 
- f 

ways reflected political choices, even if some of the arguments 
- - 

for "bigger is better and cheaper" were, as Sher (1977) notes, 

- "cloaked in scientific rationality" (p. 77). As Knorr (1977). 

Weiss (l977), Rein (l976), Guba and Lincoln (1981) and others 

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

the role of basic values in that process is too frequently-. 

overlooked. Weiss has c:*l?.zd for the recognition on the parts 

of both researchers acu policy-makers that "all choices of 

emphasis . . .  are governed by some set of values" ( p .  3). 

TEE QUESTION: ARE EQUALITY. EFFICIENCY AND DIVERSITYCOHPETING 

VALUES, OR, COEXISTING. AND SOMETIMES HUTLJALLY-SUSTAINING 

That three values -- equality, efficfency and diversity -- 

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

organizing values in the design and structure of school systems 



5 
0 

is evident in thexrks of James (1980F; Benson -(-197v)~-~GWm~--- ---- 

Guthrie and Pierce (1978); Brawn (1968); and R i d e o ~ ( 1 9 8 Q L  

While these analysts may use terms other than "squality, 

. efficiency, and diversity," the basic values are very similar. 

James uses the terms, "equity, efficiency and liberty (p. 
?$* 

xiii)"; Benson, "equity, efficiency and choice (p. 219)"; 

Garms, Guthrie and Pierce, "equality, efficiency, and libert? 
- *> 

- 4 

(p. 18)"; Brown, "equity, prudence and diversity (p. 1 and 

Rideout, "equality, efficiency and liberty" (p. 42). - 

1 

A long-standing and widely accepted assumption of 

researchers and policy-makers with regard to value questions in 

school d-ist'rict reorganization proposals and policies is that 
, 

these three values are competing values in the sense that any 

plall to increase the emphasi,~ on one of the values will 

necessarily detract from one or both of the others. An - 
- - - 

analysis the history school district reorganization 

proposals and policies in British Columbia (Chapter 2)  

demonstrates that the search for the ideal school district has 

frequently been governed by the assumption that equality, 

efficiency and ciiversity are necessarily competing values. As 

.Brown (1968) has conceived it (Figure 1-2) each of these 'three 

- values occupies a space in which each touches the other. As it 

stands, the figure gives equal emphasis to each of 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 (19681, different jurisdictions, 

provinces or states, may choose to assign different emphases to 



6 
FIGURE 1r2 - - - -- - - - -- - - - 

- - 

BROWN'S It9681 CONCEPTlON OF THREE COMPETING VALUES 
IN  THE STRUCTURE OF HOOL DISTRICT SYSTEMS + 

SOURCE: 

DIVERSITY 

Alan Brown, Chanaina School Distr icts In Canada. Toronto: 
On ta r io  Ins t i t u te  Fo r  Studies In Education, 1968 



0 s *. 7 ' 

each of these- three value areas and these emphasesp-may change - -- - - 

over time. 
*s 

The assumption that equality, efficiency and diversity are 

necessarily competing values is questionable since it is 

difficult to argue that any zde values is more important than 

any or both of the others, Each and all-of the values are* 

critical in the deqign and structure of school districts. 
G' - - 

Equality criteria are essential because "schooling is an 

important commodity, and (since) the returns to investments in 

schooling are significant both for society and for 

individuals," this commodity must be distributed in a fair and 
, , 

equal manner (Geske, 1983, p.' $4 ) .  @fici&cy criteria are . 
. C 

P ' 

important since it must be assumed that any given jurisdiction 

.has a limited -amount of scarce real resources ' to spend on 

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

6.F 
-- -- 

maximize goal attainment while spending tax dollars prudently. 

Diversity criteria, which subsume the notions of citizen 

participation and local control, are crucial ,because 
,. 

communities, like students, differ markedly and local school- 

systems require sufficient autonomy to adapt programs ind 

services to the needs and preferences of the residents in the 
* 

communities they serve. 
- - Y* 

Because of the tremendous importance of each and all of 

these basic values, it will be argued in this thesis that these 

'values are not necessarily competing values, but, rather, 

coexisting values which may somimes be mutually-sustaining 

and which ought to be emphasized concurrently in the 



development and organization of the i d~lsFho61--district,--The - -- -- 

ideal school district would therefore be one w h i c k - - o f f e r ~ h ~ ~ -  
- - 

quality services to all students with a maximum degree of 

economic efficiency and which possesses a high level of 

diversity in programs and practices. 

Thus, the optimal policy options for school district 'reor- ' 

-ganization schemes are those in which increased levels oLf 
8 - - - -  -- - -- 

equality, efficiency and diversity are joint products. Other 

* policy options which should be considered include those which 

would bring about (a) improvements in the equalization of 
-- 

opportunity, without causing decreases in either levels of 

efficiency, or diversity, ( b )  improvements in efficiency, 

without causing decreases in either the equalization of 

- - 
opportunity ,' or levels of diversity, and, (c) improvements in 

levels of diversity, without causing decreases in either the 

equalization of opportunity, or levels of efficiency. 
- - 

Similarly, policy options which would bring about improvements 

in any two v a k e  areas simultaneously, without damaging the 

status quo with regard to the third value area, ought to be 

considered preferable to policy options whi'ch promote 

improvements in one value area, while damaging one or both of 

the others. 

1 

PURPOSE OF THE STUDY 

This thesis will examine three values -- equality, 

efficiency, and diversity -- and assumptions about these values 

which have dominated proposals, studies, and policies 



9 
-- 

- - - -- - - -- --- -- - - 
concerning school district reorganization in North-- ~ m e r i ~ ~ . - z ~  - 

This study fcEEses first on t M  trends, a s  well-as t h e  

differential emphases assigned to these values in the history 

- of school district reorganization in British Columbia.. The 

- pictuke which emerges indicates clearly that the major studies 
- - -. 

,yc~nducted in British Columbia, between 1925 and the present, 
-- 

assumed, openly or tacitly, that the three values -- equality ,--- - 

efficiency and diversity -- were competing values in the sense 

. that one or two of the values could be emphasized only at the 

expense of one or two of the others. The focus of the paper - 

then shifts to an' exploration of the current 1iteratur.e 

concerning the three values as they relate to themes in school 

district reorganization. Thus, the purpose of this paper is to 

provide policy-makers at the 10~21, provincial or state levels, I 

with an analysis of issues whlch im2act upon value questions 
- - - - - - - - - - - - - - - - - 

that have doainated school district reorganization proposals, 

studies and policies in North America. The primary focus of 

the paper, however, is school district reorganization in 
- 

Br-itish Columbia and, in general, studies from other 

jurisdictions have been examined to provide points of 
7 

:reference, comparison and contrast, which help clarify the 

situation Ln British Columbia. 

DEFINITION OF TEE& 

It is necessary at this point to provide definitions of ' 

key terms which will be used in this analysis. First, broad 

operational definitions of the concepts of equality, efficiency 



and diverslZy will be established and -then---morupecllfic 
pp - - - - - - - 

a" ' 

definitiwlof other terms used in.this analysis will be given. 
=+ 

-- - A  

The p$inciple of equality, frequently referred to in the 

education literature as equallty of opportunity, is one of the 

most enduring values in proposals and policies for the- organiz- 

ation of school district systems. Burbules, $LO& and dherman 

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

~istoricali~, equality of opportunity has meant the 

equalization ofi inputs among school districts, schools or 

communities. This definition rests on the notion of "sameness" 

in terms of service provision. A second definition of equality 

of opportunity acknowledges that "sameness" may not .produce * 

equality. Those who subscribe to this definition have drawn a 

distinction between "sameness" and "fairness" and hold that 

equality of opportunity may require that differential-atbunts 

' . and types of services be provided to students, 6ased 

criteria 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 

outputs, products or results, 
- 

Th'is version is straightforward. What ane 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" 



w i l l  be d i s c u s s e d  - - i n  c h a p t e r  t h r e e .  - It-should-he-nq-ted- 
- - - - - - - 

however,  t h a t  i n  c h a p t e r  t w o ,  which d i s c u s s e s  t h e  h i s t o r y  o f  
- 

s c h o o l  d i s t r i c t  r e o r g a n i z a t i o n  p r o p o s a l s  i n  B r i t i s h  Co lumbia , '  

i t  is c l e a r ,  a lbe i t - - i rmpl ied ,  t h a t  " e q u a l i t y  o f  o p p o r t u n i t y t J  

means " ~ a r n e n e s s ~ ~  i n  terms o f  lev& of  s e r v i c e  p r o v i s i o n .  

. The second v a l u e ,  e f f i c i e n c y ;  which a p p e a r s  t o  have  

r e c e i v e d  d i f f e r e n t i a l  emphas is  i n  p r o p o s a l s  and p o l i c i e s  
- - 

c o n c e r n i n g  t h e  o r g a n i z a t i o n v  o f  s c h o o l  d i s t r i c t  s y s t s m s ,  m i g h t ,  

b e s t  be d e f i n e d  r e l a t i v e  t o  t h e  n o t t a n  o r  e:onomic 
i 

i n e f f i c i e n c y  . 
+ - 

1 f  a s c h o o l  s y s t e m  is a t t a i n i n g  more t h a n  , i t  u s e d  t o  : & -  . - 
o r  more t h a n  a n o t h e r  s c h o o l  s y s t e m  g i v e n  t h e  same ex- 
p e n d i t u r e  l e v e l ,  i t  may a c c u r a t e l y  be s a i d  t o  have 
a c h i e v e d  a d e g r e e  o f  e f f i c i e n c y .  S i m i l a r l y ,  i f  t h e  
s c h o o l  s y s t e m  is a t t a i n i n g  t h e  same l e v e l  o f  
per formance  as  i t  u s e d  t o  . o r  as a n o t h e r  s y s t e m  i s ,  
g i v e n  a lower  e x p e n d i t u r e  l e v e l ,  t h i s  too can  be  
c o n s i d e r e d  e f f i c i e n t  ( S h e r ,  1977, p .  52). 

I t  must be  n o t e d ,  however ,  t h a t  - - -  s p e n d i n g  - less t o  a t t a i n  -- less is 

a c o r r u p t i o j  o f  t h e  c o n c e p t  and l e a d s  i n t o  t h e  realm o f  f a l s e  

e f f i c i e n c i e s .  

The p r i n c i p l e  o f  d i v e r s i t y ,  w h i l e  r e c e i v i n g  c o n s i d e r a b l e  

a t t e n t i o n  i n  t h e  l i t e r a t u r e  on e f f e c t i v e  s c h o o l i n g ,  a p p e a r s  t o  

have  been v a l u e d  least  o f  t h e  t h r e e  v a l u e s  ( e q u a l i t y ,  e f f i c i e n -  . . - - 
cy  and d i v e r s i t y )  i n  p r o p o s a l s  f o r ,  o r  p o l j c i e s  o n ,  t h e  o r g a n i -  

z a t i o n  o f  s c h o o l  d i s t r i c t  s y s t e m s .  I n  simple t e r m s ,  

" d i v e r s i t y "  means " v a r i e t y , "  and h a s  been s e e n  t o  c o n f l i c t  w i t h  

n o t i o m  o f  e q u a l i t y  which imply "sameness." " D i v e r s i t y , "  

however,. might  bzst be  d e f i n e d  w i t h i n  t h e  c o n t e x t  of t h i s  

a n a l y s i s  as t h e  p r o v i s i o n  f o r  d i f f e r e n c e s  among s c h o o l  -. 

d i s t r i c t s  based  upon t h e  k i n d s  o f  d i f f e r e n c e s  which e x i s t  among 



the communities they serve. To emghasize diversity as a value 
- - - - - - - -- - - -  

in a school system organization scheme means to encourage 
- -A- 

citizen participation in decision- and policy-making, loc- 

al control (with real decision-making power held locally) over - 
central control, and structures which allow for the adaptation 

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

. communities, over the 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 clzwification .. 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 svstem is 

a system of school districts, encompassing all of the school 

-- - -- 

districts in 2. given jurisdiction, such as a province or a 

state. The term school district or~aaization is the process or 

plan which determines school district boundaries in a -school 

district system. Technically, school district organization can 
~ - -- 

really only take place once in a jurisdiction where school 

districts did not previously exist. After a jurisdiction has - 
instituted its first plan for the organization. of school 

districts, any changes to the or-1-nal plan wi 11 be covered by - .  

the term school district reornaniiation. In chis analysis, 
0 

school district consolidation and school district amalaamatioq 

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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school distr%ct or new School district&T hrger- i-n-2tuc$enty- 
i 

population and/or geographical size than their predecessors. - -- - -- - . - - 

- - I - 
- 

* 

APPROACH TO 'SHE S!l'UDY 
/ 

- .- 
In order to provde policy-makers at all levels with a, 

discussion and analysis of issues which impact upon value 

questions in school distrkct reorganization proposals and 
-: - --\ 

policies, this thesis draws together existing concepts and 

research findings from a variety of disciplines including 

education, political science, policy development and analysis, 

organizational theory and economics. 

Given this interdisciplinary approach, it is clear that to 

examine values in school district reorganization proposals and 

policies is to be presented with a myriad of complex issues and 
- 

questions with a seemingly endless number of potential inter- 
/ 

- -  

connections. Therefore, difficult and conscious choices had to 

be made throughout the preparation of this thesis about which , 

issues would be selected 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 contain the discussion and 

analysis. 

Basic decisions about what would be discussed and about 

the order and shape of 

measure by: 

1. a preliminary 

2. an exteEsive 

that discussion were influenced in large 

study of policy development theory, 

(but by no means exhaustive) review 
a 



- - - - - -" 

of the very diverse literature on school d i s t f i c t -  
reorganization, 

an intensive study of. all of the major .repbrts 
commissioned by the British Columbia Government 
or Ministry of Education bet we el;^ 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 19701s, and 

- -- 

eight years experience in a small, rural school 
district in British Columbia, participating in 
and observing the interact ions among the. schools 
and the community in a small town. 

The results of the choices made 'regarding content cannot 
e 

really be judge'd to be right or wrong, but only'to be more or 
- 
less useful. Similarly, with regard to the structure or - 

, framework upon which th,e 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. v i i i ) .  

ORGANIZATION OF THE PAPER 

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

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

values and assumptions about values in proposals and policies 

concerning the reorganization of school district systems. 

The second chapter explores the history of commissioned 

proposals - I and plans for school' district reorganization in 
- 

' b \ 
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Q r . i r l s h  Columbia. T h e  purpose of t h k s  c h a p t e r - - i s t ~ m B ~ - - r  

t h o  fr ircks  over  which w e  have travelled, the proposals, - - - - decks- - - 

ions and gsficfes which have emerged in the past, in order to 

gain insights i n t o  the value systems of the indieduals and 

groups who made those proposals and decisions and developed 

past  'po1fr:iss. Tho second chapter shows that, of the three 

Irnri i c values w h i c h  h a <e- domihated school district 
- - - - -  

reorganization proposal&, equality of *portunity has received 

- 

t h e  g r f j a t c ~ t  emphasis. Ecunornlc efficiency has always been an 

important value, but seems to be emphasized or de-emphasized, 
0 

historically , in relation to economic conditions in the 

\ Pravlncs, Diversity seem to have been the least emphasized of 

t h e  t h r w  vnlues, 

T h a  t h i r d ,  f o u r t h  and fifth chapters examine questions and 

I N N U C ? ~  which emrgc; from the current literature pertaining to ' 

c s c h  of these three value issues. Chapter three looks at 

- - s t t r d i i s  on t h e  issue of equality of opportunity. One of the 

most impurtapt contributions of the recent literature on 

s g u r r l i t y  0 9  opportunity may be in the realm of definition. 

Thus. r h i i e  thcrc  are perhaps f e w  who would state that equality 

of opport trn i ty  is not rr legitimate goal of school system 
I 

raoi-#wnfzatisn s c h e m e s ,  it is important to have  a common, 

Inr iguqe ,  so that when w e  say we value " e q u a l g t y  of 

opportunity" wr? know more preciskly what we mean by the term 
I 

and hence what w e  value. 

The fourth chapter critically examines what might be 

regarded as t h e  amst influential body of information in terms 



of school district reorganization --the p-stud-;tes--03~-sc~Xii~ 

economies. Proponents of school district amalgamations - h ~ v e  

long used the argument that increasing the scale (number of ' 

9 

pupils) of school district operations could result in lower -- - 
0' 

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

,2 concept of economy of scale *and documents six major problems 
1, - 

' with the body of research on scale economies in education. A 
- -- -- 

number of recent studies indicate that scale economy studies in 

ed+ation, upon which the conventional wisdom of "bigger is 

be d ter ' and c.heaperW rests, may 

conventional than wise" (Sher, 1977, 

Chapter five discusses issues 

diversity. This chapter examines 

be "considerably more 

p .  76) .  

connected with the value, 

the meaning or citizen 

participation and looks at the current literat'ure on organiza- 

tional size and community participation. After two competing 
- -- 

perspectives of local--government are discussed, the terms 
e 

"centralization" and "decentralization" are defined anti an 

analysis of apparently competing trend perspectives on the 

h e  of centralization/decentralizat ion follows. The themes 

of expert/lay control and society/community perspectives are 

also discussed. The chapter concludes with an exploration 

of the thesis that school districts are ineffective at meeting 
- 

t h ~ m e d s  of the communities they serve to the extent that they 
s 

are unable to adapt to those communities and then change, over 

time, as communities and their needs change. 

The sixth and concluding chapter summarizes the discussion 
--i 

/ 

sections at the ends of chapters three, four and five and 



- - - - - - - - 

offers suggestions to the Provincial Government and to school 

districts concerning ways in which the three vaIues, equality, * 

efficiency and diversity, might be maximized concurrently in 

school district operations. 



CEisPTKR TWO: HISTORY 
--- 

T h e  r i v e r  f lowed b o t h  ways .  T h e  c u r r e n t  moved f r o m  
n o r t h  t o  s o u t h ,  b u t  t h e  w i n d  u s u a l l y  came f r o m  t h e  
s z u t h ,  r i p p l i n g  t h e  b r o n z e - g r e e n  water i n  t h e  
o p p o s i t e  d i r e c t i o n .  T h i s  a p p a r e n t l y  i m p o s s i b l e  
c o n t r a d i c t i o n ,  made a p p a r e n t  a n d  p o s s i b l e ,  s t i l l  
f a s c i n a t e d  Morag,  e v e n  a f te r  t h e  y e a r s  o f  
r i v e r - w a t c h i n g . -  

--Margaret L a u r e n c e ,  
/- 

T h e  D i v i n e r s ,  p .  1 
- -  -- - 

A s  t h e  i n t r o d u c t o r y  c h a p t e r  t o  t h i s  s t u d y  s u g g e s t s ,  a 

l o n g s t a n d i n g  a n d  w i d e l y  a c c e p t e d  a s s u m p t i o n  o f  r e s e a r c h e r s  a n d  . 

p o l i c y m a k e r s  w i t h  r e g a r d  t o  v a l u e  q u e s t i o n s  i n  s c h o o l  d . i s t r i c t  

r e o r g a n i z a t i o n  p r o p o s a l s  a n d  p o l i c i e s  is that  t h r e e  basic 

v a l u e s - - e q u a l i t y ,  e f f i c i e n c y  a n d  d i v e r s i t y - - a r e  c o m p e t i n g  

v a l u e s  i n  t h e  s e n s e  t h a t  a n y  p l a n  t o  i n c r e a s e  t h e  e m p h a s i s  on  

o n e  of t h e  v a l u e s  w i l l  n e c e s s a r i l y  ,detract  f r o m  o n e  o r  b o t h  o f  
3 

t h e  o t h e r s .  T h i s  k h a p t e r  f o c u s e s  on  ' t h e  h i s t o r y  of school 
- -- -- 

d i s t r i c t  r e o r g a n i z a t i o n  p r o p o s a l s  a n d  p o l i c i e s  i n  B r i t i s h  

C o l u m b i a  a n d  d e m o n s t r a t e s  t h a t  t h e  s e a r c h  f o r  t h e  jdea l  school 

d i s t r i c t  h a s  f r e q u e n t l y  beer, g o v e r n e d  by t h e  a s s u m p t i o n  - t h a t  

e q u a l i t y ,  e f f i c i e n c y  a n d  d i v e r s i t y  are n e c e s s a r i l y  c o m p e t i n g  

v a l u e s .  I n  a d d i t i o n ,  t h i s  c h a p t e r  w i l l  o f f e r  some i n s i g h t s  . 

i n t o  v a l u e  sys tems  a n d  v a l u e  p a t t e r n s  e x p r e s s e d  i n  t h e  p a s t ,  as 

w e l l  a s  create some s e n s e  o f  t h e  e v o l u t i o n  of i d e a s .  I n  s h o r t ,  

b e f o r e  w e  c a n  e s t a b l i s h  w h e r e  w e  are ,  a n d  w h e r e  w e  s h o u l d  g o ,  

w e  n e e d  t o  l o o k  a t  where w e  h a v e  b e e n .  

T h e  s o u r c e s  u s e d  t o  e s t a b l i s h  a p e r s p e c t i v e  o n  p a s t  v i e w s  

with r e g a r d  t o  how t h e  t h r e e  basic v a l u e s  ( e f f i c i e n c y ,  e q u a l i t y  

a n d  d i v e r s i t y )  h a v e  b e e n  w e i g h t e d  i n  r e l a t i o n  t o  e a c h  o t h e r ,  
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were self-selecting with one addrtion .' They--ar~-TiTr one-- ----- 

exception, all of 'the major reports - ca mmissione d b y t h e ~  

Provincial Government or the Ministry of Education, which set 
+m 

out to examine the school system, school finance or educational 

finance. The one addition to these reports on Oschools or - - 
aspects of educational finance is entitled Report of The 

Committee Appointed bv The ~overnment 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, was included in this 

analysis because it supplies a point of view which is very 

different from the other four reports, all of which were 

written by men prominent in the educational establishment as 

ministry officials, professcrs of education, or both. The 

second section of this analysis examines five case studies of 
-- - -- - - - -- - 

school district reorganization commiss'ioned and published by 

the British Columbia School Trustees Association in the early 

The historical reports to be examined in the first section 

of this chapter, given in order of their publication are: 

1) Survev of the School Svstem, 1925, commissioned 
by the Minister of Education, written by J.H. Putman 
and G.M. Weir. 
2) Re~ort of the Committee Ap~ointed Bv The Governl- -- 

ment To Investigate the Finances of British Columbia, 
1832, emmissioned by Premier Simon Fraser Tolmie, -- 

written by George Kidd, W.L. Macken, Austin Taylor, 
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. 



4 )  Report  of t h e  Commission o f p - I n a u l r v  - i n t o - -  - 1- 
E d u c a t i o n a l  F h a n c e ,  1945, a one-man Roya l  
Commission,  Maxwell A .  Cameron. - - - 

5 )  ~ e ~ o r t  o f  The Rova l  Commission o n  E d u c a t i o n ,  
1960 .  The c o m m i s s i o n e r s  were S.N.F. C h a n t ,  c h a i r m a n ,  
J . E .  L i e r s c h ,  and  R.P. Walrod.  

A l though  these r e p o r t s  d e a l  w i t h  a great v a r i e t y  o f  

t o p i c s ,  t h e y  a l l  a d d r e s s  q u e s t i o n s  c o n c e r n i n g  v a l u e s  i n  t h e  

o r g a n i z a t i o n  o f  t h e  s c h o o l  s y s t e m  i n  B r i t i s h  Columbia .  S i n g l e ,  

c o n c i s e ,  q u o t a b l e  p a s s a g e s ,  which  g i v e  some clear i n d t c a t t o n o f  

t h e .  wri ters1 w e i g h t i n g  of t h e  t h r e e  v a l u e s - - e q u a l i t y ,  

e f f i c i e n c y  and  d i v e r s i t y - - w e r e  n o t  t o  be  found  i n  any o f  t h e  

documen t s .  T h e r e f o r e ,  p a s s a g e s  were s e l e c t e d  from t h e s e  t e x t s  
i . 

f o r  d i s c u s s i o n  h e r e  i f  they' ,  a d d r e s s e d  t w o  of t h e s e  v a l u e s  and  
. / 4 

made soffie s t a t e m e n t  c o n c e r n i n g  t h e  r e l a t i v e  i m p o r t a n c e  o f  one  

t o  t h e  o t h e r ,  o r ,  a l t e r n a t i v e l y ,  if t h e y  a p p e a r e d  t o  r e p r e s e n t  

t h e  writers1 p e r s p e c t i v e s  o r  e m p h a s i s  on a s i n g l e  v a l u e  i s s u e .  
t 

I t  is clear t h a t ,  with---the- exc-eption o f  %he L 9 3 2 - - - ~ e p o ~ h  
i 

e q u a l i t y ,  i n  t e r m s  of-  t h e  c o l l e c t i o n  a n d  d i s t r i b u t i o n  o f  f u n d s  

a n d  t h e  p r o v i s i o n  o f  s e r v i c e s ,  w a s  emphas i zed  o v e r  t h e  
- 

p r i n c i o l e  o f  economic  e f f i c i e n c y  a.:d t h e  p r i n c i p l e  o f  
- - 

d i v e r s i t y .  

PIPTLLAN BND WEIR'S SURVEY OF THE SCHOOL SYSTEM (1925) 

Putman and  Weir's S u r v e y  o f  The S c h o o l  Sys t em,  p u b l i s h e d  
7 

i n  1925, is a c a p t i v a t i n g  document o f  some 556 p a g e s  i n  l e n g t h .  

The p r i m a r y  t o p i c  o f  c i i s c u s s i o n  i n  t h i s  t w e n t y - f i v e  c h a p t e r  

work migh t  b r o a d l y  be  c a t e g o r i z e d  as  ' l c u r r i c u l u m  r e v i s i o n . "  An 

a n a l y s i s  o f  s c h o o l  f i n a n c e  i s s u e s  is g i v e n  a b o u t  30 p a g e s  and 



- - - - - - - -- 

t h e  f l con&ol ida t ion  o f  s c h & o l s ,  " 3 pages .  The i n t r o d u c t i o n ,  a --- 

L 

b r i e f  h i s % o r i c a l  l o q k  a t  t h e  s y s t e m ' s  f - i r s t  f & f t F - p a r s ,  a n d a  
I 

s 

s u b j e c t i v e  a n a l y s i s  o f  p u b l i c  o p i n i o n  a r e ,  t a b e n  t o g e t h e r ,  

a l l o t t e d  about  45 p a g e s .  C l e a r l y ,  e q u a l i t y  o f  oppor ' tun i ty  
\ 

7 a p p e a r s  t o  be s t r e s s e d  above economic e f f i c i e n c y  and l o c a l  

c o n t r o l .  

On t h e  s u b j e c t  o f  e q u a l i t y  o f ' o p p o r t u n i t y ,  Putman - and - - - - -  Weir 

(1925) open w i t h :  

Democrat ic  t h i n k e r s  b e l i e v e ,  r i g h t l y  o r  wrongly ( t h e  
Survey b e l i v e s  r i g h t l y ) ,  i n  t h a t  r a t h e r  commonplace 
p h i l o s o p h y ,  still f a r  from r e a l i z a t i m ,  f r e e  
e d u c a t i o n  means t h e  open door  t o  e d u c a t i o n a l  and  
s o c i a l  p r e f e r m e n t  .... The g r e a t  m a j o r i t y  o f  t h e  
c i t i z e n s  o f  B r i t i s h  Columbia w i l l  no  doubt  a g r e e  w i t h  
t h e  view e x p r e s s e d  by t h e  p r e s i d e n t  o f  a g r e a t  modern 
u n i v e r s i t y  t o  t h e  e f f e c t  t h a t :  "A ' s q u a r e  d e a l '  i n '  
a d u l t  l i f e  is n o t  wor th  much u n l e s s  t h e r e  is a ' f a i r  

1 .  

c h a n c e '  d u r i n g  c h i l d h o o d "  ( p .  2 5 ) .  

Economic e f f i c i e n c y  a l s o  i m p o r t a n t  p r i n c i p l e  

Putman and Weir's v a l u e  schemer-They n o t e  t h a t  - - 

t h e  s t a t e  owes t h e  c h i l d r e n  &n a s s i s t e d  s c h o o l  areas 
a  good e d u c a t i o n ;  i t  is m o r a l l y  bound t o  g i v e  t h i s  
e d u c a t i o n  w i t h o u t  u n n e c e s s a r y  waste o f  p u b l i c  money 
( p .  3 0 2 ) .  

A s s i s t e d  s c h o o l  d i s t r i c t s ,  i t  s h o u l d  be  n o t e d ,  were t h o s e  i n  . 

which t h e  P r o v i n c i a l  Government p a i d  t h e  e n t i r e  cost o f  

s e r v i c e s .  These d i s t r i c t s  t e n d e d  t o  be r u r a l  and i s o l a t e d .  

On t h e  i s s u e  o f  t h e  c o n s o l i d a t i o n  o f  s c h o o l  d i s t r i c t s  

( t h e r e  were o v e r  700 d i s t r i c t s  when t h e  r e p o r t  w a s  w r i t t e n )  

t h e  a u t h o r s '  v a l u e  s c h e n e  r e c e i v e s  g r e a t e r  c l a r i f i c a t i o n .  They 
7 

recommend t h a t  & 

c o n s o l i d a t i o n  o f  a s s i s t e d  s c h o o l  d i s t r i c t s  b e  c a r r i e d  
o u t  wherever  i t  seems e d ~ c a t i o n a l l y ~ o r  f i n a n c i a l l y  
d e s i r a b l e ,  w i t h  t h e  a p p r o v a l  o f  1 6 c a l . b o a r d s  i f  



possible. b u t  i n  f a c e  -0-f- t h e i r  d i s a 6 ~ r F a l - i f  - ---- -- 

n e c e s s a r v  (Putman a n d  Weir, 1925, p .  302). (Emphas i s  
a d d e d ) .  -- - 

Y 

C l e a r l y ,  t h e n ,  t h e  w i s h e s  o f  a local b o a r d  of t r u s t e e s  were t o  

be  d i s r e g a r d e d  when t h e y  s t o o d  i n  t h e  way o f  greater e q u a l i t y  

i n  t h e  p r o v i s i o n  of s e r v i c e s ,  o r  economic  e f f i c i e n c y .  I t  must 

be p o i n t e d  o u t ,  h e r e ,  t h a t  t o  s a y  t h a t  Putman and  Weir (1925) 

v a l u e d  e q u a l i t y  a n d  e f f i c i e n c y  o v e r  local  c o n t r o l  is n o t  t o  
- - - - - - -- -- 

imp ly  t h a t  they d i d  n o t  v a l u e  t h e  p r i n c i p l e  o f  loca l  c o n t r o l .  

C e r t a i n l y  t h e y  s u p p o r t e d  l o c a l  c o n t r o l  o v e r  c e n t r a l  c o n t r o l .  

C e n t r a l i z e d  c o n t r o l ,  a s  a d v o c a t e d  b e f o r e  t h e  S u r v e y ,  
wou ld  n e c e s s a r i l y  r e s u l t  i n  t h e  e s t a b l i s h m e n t  o f  a 
large e d u c a t i o n a l  b u r e a u c r a c y  a t  t h e  C a p i t a l :  which  
from t h e  v e r y  n a t u r e  o f  t h e  case would occupy  a 
d e t a c h e d  a n d  i s o l a t e d  p o s i t i o n  o u t  o f  i n t i m a t e  
c o n t a c t  w i t h  loca l  s c h o o l  problems (.p. 30) .  

Putman a n d  Weir (1925) a r g u e d  t h a t  c e n t r a l  c b n t r o l  a n d  t o t a l  

c e n t r a l  f i n a n c i a l  c o n t r o l  o f '  t h e  s y s t e m  w e r e  v e r y  c l o s e l y  

l i n k e d .  They a d v i s e d  ag&nst--t-he Government pay k n g  t h e - t  o t  aF- 

b i l l  f o r  e d u c a t i o n ,  as  a ' n u m b e r  o f  b r i e f s ' p r e s e n t e d ' t o  xhem 

a p p a r e n t l y  s u g g e s t e d  i t  s h o u l d ,  a d v i s i n g  t h a t  

- i t  would be u s e l e s s  t o  a r g u e  t h a t  a d m i n i s t r a t i v e  and  
w academic c o n t r o l  migh t  r.emain w i t h  t h e  local  a u t h o r i -  

t i e s  w h i l e  t h e  Government assumed o n e  hundred  p e r  
c e n t .  of t h e  c o s t  o f  s c h o o l  a d m i n i s t r a t i o n .  No s u c h  
d i v o r c e  is p o s s i b l e  ( p .  30) .  

THE KIDD REPORT (1932) 

The Report o f  t h e  C o m m i t t e e  Appo in t ed  Bv t h e  Government t o  

- - I n v e s t i g a t e  The F i n a n c e s  of B r i t i s h  Co lumbia ,  r e f e r r e d  ' to  aa _- 
The Kidd  Report,  named a f t e r  t h e  cormittee c h a i r m a n ,  George 

Kidd ,  a p r o m i n e n t  b u s i n e s s  e x e c u t i v e  i n  Vancouver ,  was 
I 



p r e s e n t e d  t o  Premier Simon F r a s e r T o l m i e  i n  t b e - s u m m e r : : o f - l 9 3 ~ - ~  

Even a f t e r  h e  los t  t h e  e l e c t i o n  t h e  followin_g_ y e a r ,  Tolmie  w a s  

still ' t r y i n g - -  t o  

R e ~ o r t  which had 

(Mann, 1980, p. 

--- 
any of. its 

were n o t )  

emphas izes  

p r i n c s p l e s  

d i s a s s o c i a t e  h i m s e l f  f rom t h e  55 page  Kidd 

"exploded l i k e  a bomb on t h e  p o l i t i c a l  s t a g e "  

9 7 ) .  We c o n s i d e r  t h i s  document h e r e ,  because  

recommendations were %ranslated i n t o  ' p r a c t i c e ,  ( t h e y  

b u t  because  i t  d e m o n s t r a t e s  a v a l u e  mix which 
- --- - 

t h e '  p r i n c i p l e  .,of economic e f f i c i e n c y  f a r  above t h e  

o f  e q u a l i t y  . a n d  d i v e r s i t y .  I t  might  even be s a i d  

t h a t  t h e s e  l a t t e r  two v a l u e  p r i n c i p l e s  are scarcely 
r 

acknowledged. The Kidd Report, j u x t a p o s e d  w i t h  t h e  - o t h e r  

s o u r c e s  used  i n  t h i s  a n a l y s i s ,  g i v e s  u s  clearer p o i n t s '  o f  

c o n t r a s t  and r e f e r e n c e .  

I n  The Kid& R e p o r t  economic e f f i c i e n c y  w a s  a l l - i m p o r t a n t .  

The c o s t  o f  social  s e r v i c e  programs, ,  i n c l u d i n g  e d u c a t i o n ,  had 

t o  be )-educed. . K i d d  e t  a1 (1932)  n o t e d ,  q u o t i n g  from a s imi la r  

r e p o r t  made %England,  t h a t  : 

S u c c e s s i v e  governmeqts  - h a v e ,  w i t h o u t  t r u e  
a p p r e c i a t i o n  o f  t h e  economic p o s i t i o n  of t h e  c o u n t r y  
and t h e  f i n a n c i a l  problems a r i s i n g  f r o m  t h e  w a r  and  
from wor ld  c o n d i t i o n s ,  embarked upon e x p e n d i t u r e s  on 
s o c i a l  r e f o r m s ;  g r a n t e d  c o n c e s s i o n s  t o  v a r i o u s  
c l a s s e s  o f  s ta te  employees ;  u n d e r t a k e n  o b l i g a t i o n s  t o  

. l o c a l  a u t h o r i t i e s ;  and  f o l l o w e d  a Course  o f  i n c r e a s e d  
e x p e n d i t u r e  f a i l i n g  t o  t a k e  i n t o  a c c o u n t  t h e  
c u m u l a t i v e  e f f e c t  o f  t h e i r  a c t i o n  ( p .  3 3 ) .  

To remedy t h e  problem of  o v e r s p e n d i n g  on e d u c a t i o n ,  

Kidd R e p o r t  recommended t h a t  

Shou ld  a ' p u p i l  w i s h  t o  a t t e n d  High Schoo l  af ter  t h e  
c o m p l e t i o n  o f  h i s  f o u r t e e n t h  y s s h o u l d  o n l y  be 
p e r m i t t e d  t o  db s o  on p a y i n g  f e e s  s u f f i c i e n t  t o  c o v e r  
50 p e r  c e n t .  o f  t h e  e n t i r e  costs o f  h i s  e d u c a t i o n ,  
i n c l u d i n g  i n t e r e s t  and  s i n k i n g  fund  c h a r g e s  on 

The 



cap i ta l  r a i s e d  f o r  t h e  s c h o o l  b ~ i - l - d i n g - t p : - 3 4 - = ~ - ~ = ~  - - 

F u r t h e r ,  a f te r  t h e  age  of s i x t e e n ,  1-09 p e r  c e n t .  o f  t h e  above - 

c o s t s  were t o  be  born  by t h e  s t u d e n t .  

I n  terms of t h e  p r o v i s i o n  o f  s e r v i c e s ,  t h e  Government had 

set s t u d e n t  number c r i t e r i a  for  t h e  e s t a b l i s h m e n t  and c l o s i n g  

of  s c h o o l s .  These  c r i t e r i a  d i f f e r e d  i n  r u r a l  and u rban  areas. 

The Kidd Report .recommended t h a t  t h e  number o f  s t u d e n t s  
- - - -  -- 

r e q u i r e d  t o  open or close a s c h p o l  be i n c r e a s e d  and t h a t  the 

i n c r e a s e d  number a p p l y  t o  u r b a n  and r u r a l  s c h o o l s  a l i k e .  

I n  f a c t ,  The K i d r ~  Repor t  q u e s t i o n e d  t h e  "wisdom" o f  - too  

many p u p i l s  p u r s u i n g  h i g h  s c h o o l  g r a d u a t i o n .  T h e i r  t i m e ,  i t  

w a s  s u g g e s t e d ,  might  be b e t t e r  s p e n t  " a c q u i r i n g  some 

p r o f i c i e n c y  i n  a g r i c u l t u r e  o r  some o t h e r  i n d u s t r i a l  o c c u p a t i o n "  
f 

( p .  3 4 ) .  I t  wouAd be better f o r  t h e s e  s t u d e n t s  and t h e  g r e a t e r  
- - 

s o c i e v  if " t h e  m a j o r i t y  began t o  a s s i s t  i n  p roduc ing  t h e  
- -- - - - 

w e a l t h  now l y i n g  dormant i n  o u r  n a t u r a l  r e s o u r c e s "  ( p .  3 4 ) .  

Kidd e t  a1 (1932)  a d v o c a t e d  a s y s t e m  o f  s c h o l a r s h i p s  whereby 

money s a v e d  by t h e  government ,  th rough  t h e  c o l l e c t i o n  o f  f e e s  
.. . 

and t h e  c l o s i n g  o f  s c h o o l s ,  c o u l d  be u t i l i z e d  iri such  a way 

t h a t  o n l y  t h c ~ s e  " p u p i l s  o f '  e x c e p t i o n a l  a b i l i t y  and promise  may 

have  a n  o p p o r t u n i t y  o f  e n j o y i n g  t h e  f u l l  b e n e f i t s  o f  o u r  

compre te  e d u c a t i o n a l  f a c i l i t i e s "  ( p .  3 4 ) .  C l e a r l y ,  Kidd e t  a1 

( 1 9 3 2 ) ,  u n l i k e  Putman and Weir (1925), and i n d e e d  u n l i k e  any 
- - 

o t h e r  r ' e p o r t  which s h a l i  be examined i n  t h i s .  p a p e r ,  a d v o c a t e  

t h e  p r o v i s i o n  o f  e d u c a t i o n a l  s e r v i c e s ,  n o t  t o  e v e r y  c h i l d ,  but  
/ 

o n l y  t o  t h o s e  w i t h . " e x c e p t i o n a l  a b i l i t y  and promise" ( p .  341. 

On l o c a l  c o n t r o l ,  The Kidd Report recommended t h e  



abolition of. school boards in municipal districtsr---$t:gdvi.sed- 

that greater economic efficiency could be-achieved if the 
- - - - - - - - - - 

government agency which spent tax dollars, also had to collect 

thkm. Because in municipal districts the municipai council 

collected taxes and the school board, estimating its costs, 
--.--= 

requisitioned, from the municipality, funds to cover its costs, 

the school board was deemed, at least by Kidd and his 
- - 

'associates, not to be responsible to taxpayers for the amounts - 

of its expenditures. , In municipal districts, therefore, 

municipal councils should govern the school system, The Kidd 

. Report recommended. In rural school districts, the report' . 

reeornmended 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 is clear that Kidd emphasized economic 

efficiency above all else, and a meritocracy in place of a 

system where opportunities for all students were valued. The 
- 

"special status" of education in the local government 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) 

Scho~l 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 Survev of 1925. 

I / - -- 
f 



The Kina Report, although it was written cnlythree-year-s af-ter - -- 

The Kidd Report, when economic ccmdition= --~-not- 
6 

substantially different, assigns emphases to the prin93es of 

efficiency, equality, and diversity in ways which show the two 

reports to be worlds apart. It .is clear that The King: Re~ort 

emphasizes equality of opportunity over economic efficiency. 

He differs from the other sources examined, except The Kidd 
- 

~ e ~ o r t ,  in that he recommends, in the interests of equality and 
-L 

efficiency, the abandonment of both the school district system 

and the practice of having elected trustees manage local school 

systems. 

King's study begins by slamming both central and local 

authorities because of blatant inequalities. 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 i-nequalities of burden and kn- 
eqzality of opportunity (Kinga935, p. 7). 

In many respects King's study might be described as a catalogue 

3f 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 yclith of the 
*rest of the province (p. 7). 

On 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 



r e n t s  "who can  p r o v e - t h e i r  indkgence-be--exempted"--f-r-om7 - - -  - -  

f e e s ,  King (1935)  s tates t h a t  - - 

t 
N o  Canadian s h o u l d  be s u b j e c t e d  t o  t h i s  i n d i g n i t y . ,  
I t  is i n e q u i t a b l e  i n  any case, f o r  t h e  p a r e n t s  have  
e i t h e r  p a i d  t h e i r  f u l l  s h a r e  o f  d i r e c t  o r  i n d i r e c t  
t a x e s  i n  t h e  p a s t  o r  t h e y  w i l l  d o  s o  i n  t h e  f u t u r e  

-=a 

!p. 1 7 5 ) .  D 

- -- 

I n  terms o f  economic e f f i c i e n c y ,  K i n g ' s  f o c u s  is shown i n  

h i s  a s k i n g  t h e  q u e s t i o n :  " "Is e d u c a t i o n  w g r t h  t h e  p r i c e  t h a t  
- - 

h a s  t o  be p a i d  f o r  it" ( p .  2 8 ) ?  H e  answers  t h i s  q u e s t i o n  by 
*- 

c i t i n g  t h e  c o n t r i b u t i o n s  t h a t  e d u c a t i o n  makes t o  soci<ty. H e  

q u a l i f i e s  t h i s  w i t h :  a 

* 

.The writer does n o t  h e s i t a t e  t o  s a y  t h a t  h e  does  n o t  
t h i n k  f u l l  v a l u e  h a s  h i t h e r t o  been r e c e i v e d  f o r  t h e  
money which h a s  be-en expended upon e d u c a t i o n ,  and  h e  

" s ta tes  h i s  f u r t h e r  o p i n i o n  t h a t  w i t h  t h e  e x i s t i n g  ad- 
m i n i s t r a t i v e  mach ine ry ,  f u l l  v a l u e  c a n  n e y e r  be 
o b t a i n e d  ( p .  2 8 ) .  

- 
K i n g ' s  s t u d y d - i s  a ca l l  f o r  g r e a t e r  e q u a l i t y  and f u l l  v a l u e  

f o r  money expendeb. H e  sees t h e  s c h o o l  d i s t r i c t  s y s t e m  as  the--- 

m a j ~ r  s tumbl ing-b lock  t o  e q u a l i t y  and economic efficient$. _/ The 

King R e ~ o r t  t a k e s  c o n s i d e r a b l e  s p a c e  t o  document a v a s t  number 

o f  proposed  changes  t o  t h e  s c h o o l  d i s t r i c t  sys tem.  Only t h e  
I 

s a l i e n t  p o i n t s  w i l l  be  no-ted h e r e .  H e  a d v o c a t e s  t h e  a b o d i t i o n  

o f  t h e  827 s c h o o l  d i s t r i c t s &  and t h e  u s e  o f  t h e  20 e x i s t i n g  

r e g i o n a l  i n s p e c t o r a t e s  as a d m i n i s t r a t ' i v e  u n i t s .  T r u s t e e s  would 

n o t  be e l e c t e d .  

A Director would be  r e s p o n s i b l e  f o r  the  p r o f e s s i o n a l  
and  b u s i n e s s  a d m i n s t r a t i o n  o f  h i s  area. H e  c o u l d  
a lso be t h e  o f f i c i a l  t r u s t e e  f o r  t h e  area (King ,  

, : 1935, p .  1 2 3 ) .  a 

Be d o e s  n o t e ,  however ,  t h a t  "it is d e s i r a b l e  t h a t  local  

i n t e r e s t  i n  s c h o o l s  be  ma in ta ined"  ( p .  1 2 3 ) .  H e  s u g g e s t s  
0 

4 + - 



- - - --- - 

citizen commit tees or Parent-Teacher Assocf ations as -po-ssibre- - '-- 

organizations fur advisi~g the Direct- -& ~ t k ~ & " _ - o r r * ~ ~ - a l -  

issues. 

To conclude, it is evident that The King Re~ort emphasizes 

the principle of equality by sheer devotion of space to the 

purposs of cataloguing inequalities. It shows that efficiency 

is also important by cataloguing inefficiencies in the district 
- 

0 

system. Diversity, achieved through local control, is given a 

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

inequality and inefficiency. 
- - 

THE CAMERON REPORT (19451 

The Re~ort of The Commission of Insuirv intc Educational - 
Finance, written by Maxwell Cameron during the last months of 

World War 11, is probably the single most important dewmez~-4~- 
-.- 

the history of education in British Columbia. Cameron (1945) 
7 

redrew the school district .boundaries, reducing the number of 

districts from 650 to 74. Unlike so many research s t u , - + i e s  and 

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

became law. 

The value mix in The Camd?ron Report clearly emphasizes the 
0 

principle of equality, first and foremost. Economic efficiency 

is ,a central fbcus of the study and, while local control is as- 

'signed secondary importance, in relation to the notions*' of 
"-. 

equality and efficiency, it is still considered to be an impor- 

tant principle in Cameron's value scheme. 



According to Cameron f 1945 3 ,  equaf i t y & f - o p q m m i m i ~ ~ - -  L- 
Haen by t h e  citizens of British Columbia as the most Important 

princip \ in the organization of the system. The people of 
-- 

i f .  a hc writes, 

have made up their minds that their Government shall 
sac 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 befag considered f p . * 3 6 ) .  - 

rh;scrw?.ron (1945 )  further states that 

i f  this equality of opportunity and equality of burd- 
en cannot be attained unless -the Provincial 
Government takes over the whole system, then take it 
aver it must, for these are of paramount value .... 
In the eyes of the Province the child in Telegraph 
C r e e k  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). 

Camron (19453 speaks of efficiency in relation to 

centralization. The benefits he lists' include economies in 

p u r c h a s i n g ,  uni form accounting procedures, and the greater 

availability and more careful placement of professional\leaders 
-. 

and specialtsta. ' 

r7ameron ( 19451  addresses the issue'of local control with 

great insight and perhaps considerable foresight as well. He 

speaks to the dangers of centralization. 
4 

After the first few years there would be a danger of 
rfgtbf t y .  f t  is almost faevitabfe that marry 
promotions would be made un the basis of seniority. 
Where mere length of service was not decisive ( i ~  
promotions). . .conformity would be placed at a 
premium. . . . Tbe Sarger - the organf zation the more 
important Is its machinery and t h e l e s s  important are 
the human beings who run i t 1  the delicate,' 
sensitive affair which is a school system, human 



.-c 

relationships are immensely impor-tant,--anddmachknery - - - - - - - - -- - 

must be kept to a minimum; and uniformity is almost 
the same as lack of progress. Especially is 
flexibility essential in the school system 07 this 
enormous Province, where distances are so great and 
conditions so varied that no central office, no mat- 
ter how enlightened and well inteationed, could 
adjust its policies to them (p. 37)'. I 

In order to achieve greater equality in the school system 

Cameron recommended, in simple terms,' that a baSYc schooling 

program be devised, described in financi'al terms 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 

of school districts reflects clearly the value system outlined -- % 

above. The greatest emphasis is placed on equality in the pro- - 
d i s i o n  of adequate services. 

4 - -_C 

1f possible, the area -cChose_n as a sckool 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. 86). 

Further, - school district boundaries should, according to 
\ 

Cameron ' s criteria for adequacy, " d1STegard municipal 

bozdaries. Finally, after warning that there are limits to - 

both sm.allness and largeness in school districts, Cameron 
r 

(1945) notes that - -  - 

the unit should be understandable to the local - 

people.. It should if possible be a community, an - 

economic entity or a trading area. This does 'not 
u 

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. - - - --- 

\ 

We must have much .morie equality than w e  have; if ML- 
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 Roval Commission on Education (1960). 

produced by S. N. F. Chant, chairman, and J. E. Liersch and R. P. 

Kalrod, is a massive document not very different in either 

scope or structure from the Putman-Weir Surve~ of 1925. The 

Chant Report pays little attention to issues of school 

governance. A"", The camera" Report had brought about 
tremendous structu 1 changes only fifteen years earlier, and 

appeared to have given the syst.pm a reasonably workable 

organization. The Chant Report :t-ends 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 and 

diversity, it is clear that the principle of equality receives 

top billing. The principle of equality, which had been kealt 

with extensively in other reports examined, tended to be 

community equality in terms of the provision of services and 

the sharing of the- burden of cost. The Chant Repmt in many 
\ 

respects assumes the existence of cdmmunity equality ' and .2 
sharpens the focus and aims toward the equality of service 

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

Re~ort and The Chant Re~ort beside one another, it is evident 



that Cameron (1945) suggested the 'rough cuts' for- the- equal - - - 

provision of services and Chant (1960) sug~ested some of the 

refinements and looked after the details. Whereas Cameron 

spoke of school facilities, Chant spoke of science labs., 

gymnasia, art and music rooms. Whereas ~amerch spoke of the 

equality of service provision for the child in Telegraph Creek 

and the child in Vancouver, Chant spoke of the provision of 
- - -  - - -  

services for the special groups of children within those 

communities: the slow learners, the mentally retarded, the . 

Deaf, the Blind, and Native Indians. 

'-In a short section on school district organization, The 

Chant Report quotes passages from Cameron's work on the 

criteria of school district adequacy. Chant et a1 (1960) note 

their agreement with Cameron's criteria but point out the great 

* differences in size among existing districts. They favour 
- -  

I 

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 
adminLstrative and some .other costs (Chant et al, 
l O W ,  p. 58). 

That The chant Re~ort va!ues the principle of efficiency above 

local autonomy is patently c'ear. The authors notesthat 

Local disagreements shoulrf not stand in the w a y  of -- 

reasonable economies ... (p. 58). 
The Chant Re~ort (1960) recognizesUthat school district bound- 

aries should be studied and altered from time to time. It is F 
Lp. 

acknowledged. that the situation i q  not a static one "because 



changes occur in populat ioE, -economfcp---co~d1't-i-o~s, pppL 

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

The juxtaposition of two sentences in The Chant Re~ort 

illustrates a basic dilemma .with which all who eRamine school 

district organization must eventually come to 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 
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 summarize, then, The Chant Report is a document which 

begins where The Cameron Report finishes. The notion of 

equality of opportunity is refined and extensively detailed. 

That economic efficiency is valued over local control is 

evident in The Chant Re~ort's recommendation that small 

districts- be combined in the interest of economic efficiency 

regardless of whether the local authorities like, or do not 

like, the idea. 

SUMMARY A.ND ANALYSIS OF BEPORTS COMMISSIONED 

BY THE PROVINCIAL GOVERNYENT . ' 

To summarize the-foregoing analysis of value schemes in 

the four major reports on education commissioned by the 

Province or Ministry of Education between 1925 and the present, 



as w e l l  as The Kidd Report , i t  is c lear  t h a t  - t h e  p r i n c i p - l e  o f  - 

e q u a l i t y  h a s  been  g i v e n  t h e  greatest ,  m e s t  e ~ ~ s i s - ~ h a s i ~ ,  
. - .  

i f  w e  e x c l u d e  The Kidd Report.  Economic e f f i c i e n c y  w a s  

- a d v d c a t e d  c o n s i s t e n t l y  b u t  n o t  as a n  e n d  i n  i t s e l f ,  e x c e p t  i n  

The * ~ i d d  ' R e p o r t ,  R a t h e r ,  econom"i e t f i c i e n c y ,  i n  t h e  

c o l l e c t i o n  and  d i s t r i b u t i o n  o f  r e s o u r c e s  was s o u g h t  w i t h  g r e a t  

c o f i s i s t e n c y  i n  o r d e r  t o  p u r s u e  t h e  p r i m e  g o a l :  e q u a l i t y  o f  
---- - - - -  -- 

b u r d e n ,  a n d  e q u a l i t y  o f  s e r v i c e  p r o v i s i o n .  3 

The p r i n c i p l e  o f  d i v e r s i t y  which  subsumes  t h e  n o t i o n  o f  

l o c a l  c o n t r o l  h a s  r e c e i v e d  d i f f e r e n t i a l  e m p h a s i s  o v e r  t h e  y e a r s  

i n  t h e  v a r i o u s  p r o p o s a l s  of t h o s e  who a t t e m p t e d  t o  f o r m u l a t e  a 

v a l u e  mix f o r  t h e  o r g a n i z a t i o n  o f  B r i t y s h  C o l u m b i a ' s  school 

s y s t e m .  
L 

Putman a n d .  Weir ( 1 9 2 5 )  n o t e d  t h a t  local  c o n t r o l  i n  t h e  

o v e r  700 s c h o o l  d i s t r i c t s  i n  1 9 2 5  w a s  e s s e n t i a l l y  t h e  c a u s e  o f  
-- --- - - - -  

t h e  i n e q u a l i t i e s  t h e y  s a w ,  b u t  t h e y  a l so  n o t e d  t h a t  community 

p a r t i c i p a t i o n  a n d  l oca l  i n i t i a t i v e  were v e r y  i m p o r t a n t  t o  t h e  

o p e r a t i o n  o f  s c h o o l s .  They f u l l y  s u p p o r t e d  t h e  n o t i d * :  o f  

l o c a l l y  e l e c t e d  s c h o o l  b o a r d s ,  e s p e c i a l l y  i f  some way c o u l d  

h a v e  been  found  t o  h a v e  greater e q u a l i t y .  The Kidd'  R e ~ o r t '  

( 1 9 3 2 )  a d v o c a t e d ,  n o t  t h e  e l i m i n a t i o n  o f  local c o n t r o l , ,  b u t  

c e r t a i n l y  some c o n s i d e r a b l e  c u r t a i l m e n t  o f  i t . '  The a rgument  
4 

r a i s e d  w a s  b a s e d  on  t h e  a s s u m p t i o n  t h a t  t h e  g o v e r n i n g  bodyA 

which  s p e n d s  money o u g h t  a l so  be  t h e  body which  h a s  t o  collect 

i t .  Kidd  e t  a1 ( 1 9 3 2 )  f e l t  t h a t  m u n i c i p a l  c o u n c i l s  s h o u l d  r u n  - -  

- t h e  s c h o o l s  i n  m u n i c i p a l  d i s t r i c t s  a n d  t h a t  t h e  P r o v i n c i a l  

Government s h o u l d  " c o n t r o l "  how s c h o o l  d i s t r i c t s  s p e n d  money i n  



r u r a l  d is t r ic ts .  
J 

- - -- - -- - - -- - - - .-- 
- -- -- - - 

The  kin^ Repor t  (1935)  seizes upon t h e  c o n d i t i o n s  -- - -- - o f  great 

d i v e r s i t y  i n  l e v e l s  o f  s e r v i c e  p r o v i s i o n  which i ts a u t h o r  

o b s e r v e d  i n  B r i t i s h  Columbia and p l a c e s  much o f  t h e  blame for  
* 

t h i s  d i v e r s i t y  on t h e  s c h o o l  d i s t r i c t  sys tem.  I t  must be 

remembered t h a t  t h e r e  were o v e r  800 s c h o o l  d i s t r i c t s  a t  t h e ,  - 
t i m e  t h e  r e p o r t  w a s  w r i t t e n .  H e  a d v o c a t e d  large u n i t s  f o r  

- - --- 

a a m i n i s t r a t i o n  (20)  and t h a t  o f f i c i a l s ,  u n d e r  t h e  w a t c h f u l  e y e  

of  t h e  M i n i s t r y  o f  E d u c a t i o n ,  be  made r e s p o n s i b l e  f o r  t h e  

a d m i n i s t r a t i o n  

( n o t  e l e c t e d )  

a d m i n i s t r a t o r  
d 

p a r t i c i p a t e  i n  

o f  t h e s e  u n i t s .  H e  a d v o c a t e d .  t h a t  v o l u n t a r y  
- 

a d v i s o r y  commit tees  be  e s t a b l i s h e d  and t h a t  $he 

c o n s u l t  w i t h  t h e s e  g roups  t o  a l l o w  them t o  

t h e  r u n n i n g  o f  t h e  s c h o o l  d i v i s i o n .  

Cameron (1945)  a d v o ~ a t ~ e d  g r e a t e r  d e g r e e s  o f  l o c a l  autonomy 

J t h a n  any o f  t h e  r e p o r t s  e amined. - H e  wanted e q u a l i t y  abovewal l  

else b u t  f e l t  t h a t  i f  l o c a l l y  e l e c t e d  s c h o o l  b o a r d s  w e r e  

r e t a i n e d  i n  t h e  new l a r g e r  d i s t r i c t s  t h e y  would m a i n t a i n  o r  

i n c r e a s e  community i n t e r e s t  and p a r t i c i p a t i o n  which h e  s a w  as 

h i g h l y  i m p o r t a n t  " i n  t h e  d e l i c a t e  and s e n s i t i v e  a f f a i r  which is 

a s c h o o l  s y s t e m "  (Cameron, 1g45, p .  3 3 ) .  The major  danger  

Cameron n o t e d  w i t h  c e n t r a l i z e d  c o n t r o l  o f  t h k  s y s t e m  w a s  . t h e  

p o s s i b i l i t y  t h a t  t h e  s y s t e m  would t u r n  i n t o  an  unwieldy 

b u r e a u c r a c y  which would be more concerned  a b o u t  i t s e l f ,  and  t h e  

machinery i n  i t ,  t h a n  a b o u t  t h e  i m p o r t a n c e  o f  human b e i n g s  and 

t h e i r  i n t e r a c t i o n s .  

One  c a n n o t  h e l p  b u t  n o t e  t h a t ,  by t h e  t i m e  o f  The Chant 

R e ~ o r t  (l96O), i t  may have  been t h a t  some o f  t h e  .warnings  and 



- - -- - - - --- - -- 

fears of Putman and Weir (1925) and Cameron (19451, with -regard 

to the dangers of centralization, were w e - l I - - ~ d ~ P u - ~ ~  

and Weir (1925) stated that it woul'd not be pos~ib.;~ to 

maintain local control if the Province paid the bill for- 

education in the school districts. Cameron (1945) felt that 

9 with his +system of Provincial grants, essentially based on 

need, the notions of central control and central financial - - - -- 

control could indeed be kept separate. Cameron further warned 

of the possibility that a centralized system could encourage 

conformity, rigidity, sameness and inflexibility with the ' 

establishment of the machinery and concerns of a huge 

bureaucracy. In the light of these ideas, it is noteworthy 

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 Department of Education 
7- - - -  - - -- - - -- -- - 

was involved. in "the management and supervision" of these . 
- 

additions, then it should be "revised in order to provide the 

staff that is necessary for keeping-+'abreast of the Zontinuous 

expansion of the . . .  system" (Chant, 1960, p. 51). Chant (1960) 

further recommended that "a building for the Departme'nt of 

Xducation be constructed to provide a91 branches with suitable 

accommodation- that will allow for the inevitable expansion nf 

the public school system" (pp. 51-2). As well, The Chant 

Report calls for the addition .of two departments to the 
0 

Ministry pf Education: one for research, another for planning.' 

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

Report, the Provincial Government became far more directly 



-,- involved in funding educatiorr. - Perhaps as a resu-14of-thi~- 

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

Re~ort recognized what it considered to-& a need of the a 

central bureaucracy: the need to increase its size, facilities 

and specialized staff to manage and supervise 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 STUDY REPORTS ON SCHOOL DISTRICT REORGANIZATION 

 his section examines five case studkes of school district 

, reorganization, commissioned and published by the British 

Columbia School Trustees Association in the early 1970's.,The 

studies examined, in the order ofkheir discussion are: 

1 > The Armstrong Case by Norman Robinson, 
2 > The East-Keot-enavC-ase by Frankli-nP;-Lev-i-rsr- 
3 > The Mid-Island Case: Educational Aspects, by 

R.B. Stibbs, 
4 )  The Mid-Island Case: Finance and Cbmmunitv 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 principle of di- 

versity in relation to the principles of equality of opportun- 

ity  or economic efficiency . Not all of these reports deal wiih 
-- 

value questions as far as school district reorganization is 
- -  

concerned, but all make recommendations to local school boards 

on one or more possible courses of action regarding 

reorganization. Clearly, those reports which do not examine 

and discuss values are much less useful to this analysis. It 



- - 

is the view, here, that if it is the 

study to provide information to trustees 

as school district reorganization, then that research ought to 

provide the kinds of information -which could be used as a 

guide, as background, and as a framework for trustees in making 

-decisions for themselves; to' provide them with 
- 6  

means of decision-making, rath6r than one end 

number of' possible end results. Thus, it is not 

final recommendations of the authors of the case 

some of the 

result o r  a- ---- - 

so much the 

studies with 

which this analysis is concerned, as it is the value spectrum 

from which these recommendations emerge. 

* 

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

to be completed, deals with the feasibility and desirability 
-- - - - - 

the amalgamation of Vernon and Armstrong School Districts. The 
- - 

Armstrong Cdse provides a solid base on which to rest 

discussions of values in proposals or plans for school district . 
organization. Robinson (1971) stresses at the beginning of his 

study the impermanence of school distqict boundaries. 
- 

Changing political, economic, social and educational 
forces operating in society-give rise to a continuing 
need for school district reorganization. What may be 
an' effectiv.e 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 reorganization wFll be 
a continuing process as long as lay and professibnal 
groups wish to preserve the concept of strong local - 

administrativ~e units in education (p. 3). a 

Robinson (1971) specifically addresses' the question of 



-- 
values in school district 

- - - - - - - 

reorgaiizat ion schemes, noting that - - - -  -- 

any set of .criteria 
a school district is 
ues. Organizational 

for de*eratiaiag %he a $ e q t t a e w L  
based on certain underlying val- 
structures are developed-for 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 viewing school district 

reorganization as a continuing process, and the importance of 
- - - - - - - - - - 

undersAanding the value base upon which organizational 

structures are planned, Robinson (1971) reviews Cameron's 

criteria of school district adequacy, discussed above, and then 
- 

develops his own set of criteria, fleshing out each criterion 
T 

in operationgl terms. 

The major criteria areas that should be considel-ed in 
judgAng the adequacy of a school djstrict are as fol- 
lows: (1) sc.ope 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 
r- 

of equal opportunity in terms o f  programs and services to stu- 

dents. The third criterion (community involvement) might be 

described as a provision for diversity, and the fourth 
1 

criterion (economic viability and efficiency) clearly addresses 

\ 
the principle of economic efficiency. So, how are these 

\ criteria weighted within the value mix? 

Robinson (1971) states that: 

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). 



, 40  

And yet, to say that the scope o f  tke edu-tit-io1181programgramis- - 

0 ,  

held by Robinson to be the most important criterion of 

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

important, just less important. Certainly, the criterion of 

provision for community involvement is discussed at 

considerable length in The Armstron~ Case. Robikson (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 in education as schools are the one 
-X 

institution that serve the total community (pa. 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- 
a1 decision-making process. Yet there have been few 
new mechanisms developed to provide for this desired 
involvement ( p .  2 0 ) .  - 

C - - -  - - 

The Armstron~ Case discusses the principle of economic ef- 

ficiency with particular emphasis on the relationship between 

- school district size and economic efficiency. Robinson (1971) 

notes that, on the question of size and efficiency, "there is 

a strong, though not completely linear, relationship between 

school district size and economy of school district operation" 

( p .  23). -- 

Finally, on the subject of efficiency, Robinson (1971) 

, points ou;t that 
It has often been assumed that the quality of educat- 
ional programs is directly proportionate to the 
amount of money spent on fiern. Were this true, many 
of the smaller districts would be providing programs 
of high quality. In most cases, the high per pupil 



- -- - - -- 

cost in the small district is partially a result of 
the inefficiencies of operation resulting from the 
handicap _of d l l n e s s  (p,  241, -- 

41 

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

fact, "small but necessary." 

THE K A ~ T  KOOTENAY CASE (LEVIRS) 

The East Kootenay Case, by Levirs (1971), a feasibility - 

study of the amalgamation of Fernie, Cranbrook, Kimberley, 
- - 

Creston and Invermere Schoo'l Districts, in &any respects, is 

built upon the work of Robinson (1971). Levirs (1971) notes, 

Dr. Norman Robinson has recently suggested- new 
criteria which he discusses at iength. There-is no 
need to discuss them again here other than to say 
they are generally acceptablepin educational thinking 
today (p. 21). 

It is clear that Levirs makes use of Robinson's criteria of 

adequacy. This is particularly evident in his discussions of 

"essential elements" in "any plan for amalgamating the five 

school districts of the East Kootenay" (Levirs, 1971, p. 18). 

He addresses financial concerns first, noting that i:?y plan for 

consolidat ion "that does not include the two central districts 
4 

of Cranbrook and Kimberley is not going to realize the total 

= possible advantages of union" (p. 18). These two regions were 

seen as essential because they contained the greatest 

concentration of students and "50% of the total assessed 

values" in all five districts (Levirs, 1971, p. 18). 

In terms of comrrmni'ty involvement, Levirs (1971) speaks of 

"consultation with those most affected--both public and staff, 

and notes that "there must be a willingdess on the part of eac Y 



participating district to accept as 'g~od'--aed-~~~gh$~-&k 
A -- - - - - - -  

pooling of its educational and financial resources" (p. +B) .  
- - - - - - - 

In other terms,-the populations within the school districts h hta 
to generally accept the principle of equality of opportunity 

and burden if the amalgamation. was to realize all possible 

advantages: In fact, Levirs (1971) states that the pool&g 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.. . (t6> benefit equally from the 
resources of the wider area (p..l8). * 

P 

Levirs makes it clear, then, that financial considerations - 
and equality ("sameness") of opportunity are important 

concerns. 

The notion of community involvement, as described, by 

Levirs (19711, however, implies, it see&, public consultation 

aimed at achieving public " acceptance of predetermined - b - decisions, rather than, as Robinson (1971) suggests, 

involvement (providing) a means whereby citizens help 
shape the direction and form of their public institu- 

1 

tions (p. 19). - 

TJ3E MID-ISLAND CASE (STIBBS) 

The Mid-Island Case: Educational As~ects, by R.B. Stibbs 

(1971), deals wlth the feasibility of the proposed amalgamation 

of Cowichan, Lake Cowichan, Ladysmith and Nanaimo School 

Districts. As the title of the study suggests, the focus is on 
* 

the educational benef i t s s f ~ r g a n i z a t  ion, a1 though, in fact, 

it does touch on the financial support of educational services 

in these areas as well. The report begins with a brief --- 



1 - - - - - -- -- - 

historical look * at school district reorganization i d A  B.C. , 
- 

using the major reports made to the ProvinciaI Government or 
* thoe  M i n i s t r y  of Education as sources. Stibbs (1971) notes two -- 

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

- - ArM#rsna 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 
grade levels, (and) 2 )  the economy of the area should 
be a b l e  to provide financial support for the 
educational requirements of the district (p. 3 ) .  

Although "provision for community involvement and compre- 

hension" ( p .  iii) is listed in the study as a "term of 

reference" and "general directive", provided to Stibbs by the 

B . C ; S . T . A . ,  community involvenent is scarcely mentioned. The 

report  - conc. ludes that - any amalgamation presents difficult 

problems which require "wide community participation" (p. 28). 

The natvre of community participation is not made clear by 

S t i b b s  (19711. He acknowledges that 

business, parents, and local government should be 
fully informed. Such a team approach will slow %he 
process of amalgamation, but to arrive at the right 
decfsions and action, thzs is necessary (p.--28). 

6 

It is, as the above passage suggests, not clear whether comrnun- 

ity participation is defined as merely being kept "fully 

informed" or whether the notion of "a team approach" does, in 

fact, m a n  community involvement in decision-making. Stibbs I 

does however fist four criteria (which; he notes, are lijted in 

rank order of importance) of sound amalgamation. The 

inv_glvement of the communities, although it was mentioned but 

not  c l a r i f i e d ,  apparently does not receive consideration in 
9 



- - -- 

these "main points to remember," which, Stibbs (1971) speHsp -- 

out: 

1) The first criterion of sound amalgamation 
t be educationally desirable. 

criterion is that it must be 
economic. 

3 ) -  The third criterion is that it consist of 
a ppactical 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 

suggests that the amalgamation of the four districts under 
- 

stsdy would relieve the great disparities between them in terms 

of ,service provision. Thus, it is fairly safe to conclude that 

this study places the greatest emphasis on the principle of 

equality of opportunity. Economic efficiency receives 

secondary emphasis. Diversity, arising from loc&co~-ttro-l- and 
B 

community participation in decision-making, was mentioned 

briefly, but appears to h,ave been scarcely considered by 

Stibbs. 

THE ~m-ISLAND CASE (COLJ3MAN) 
P 

Coleman's Mid-Island Case: Finance and Communitv 

Involvement (19711, examines the organization of Cowichan, Lake 

Cowichan,' Ladysmith, and Nanaimo School Districts. . Coleman's 

study begins with a very detailed discussion of "the underlyirig 

values which give rise to organizational structures" ( p .  6). 

The principle of equality of opportunity, "the most fun- 



- -- -- - -- - - - - 
- - damental and lasting basic value in education in NorthAmericatL----- 

(p. 61, is discussed -at length in terms of a '&+nw&ag-%nsie- 

between 'society and community. The essential difference 
- 

between the community and society perspectives is in the 

differing expectations each has for education. 

The community .dews education as a socialization pro- 
cess--which prepares the young person to take hisd 
place in the existing community and occupy in it - -- - -  

approximately the position of his parents ....- Thg- 
society, on the other hand, has expectations for the 
young which are far more global and open. The 
education system. . .has the pri'mary purpose of 
providing useful skills and knowledge with which the 
young person can enter the open and competitive 
social system. The expectation is that the most 
successful gr%duati..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, 19a, p, 
8 ) .  - - -  

The education system must adapt to the expectations of its 

/ clients; expectations which run the gamut from the extreme--- 

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 probably best 

served by smaller districts. 

Since national or provincial governments are respoa- 
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 Provincial Government, 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 



- --- -- p- -- 

every opportunity to make school districts larger. As-Colemanp -p- 

(1971) notes, - 

the society view...has won a long >series of 
victories, and. has dominated ' school dis+,ric<t ., 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). 

1 & 

a In terms of. their responsiveness and thelr ability to 

adapt to the peds of their clients, Coleman (1971) holds that, - 

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

Coleman (1971) posits that the general level 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 
-- - - 

d - 
concludes that 

it is inappropriate tit this stage in our knowledge of 
education to attempt to make decisions about 
educational systems whikh 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 princ-iple 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 yeers, the sociery 

perspective has won a long series of victories in that school 



stricts have been made larger and fewer-i-n-number. - - 

THE NORTH SHORE CASE ( PLENDERLEITH) 

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

districts of North and West Vancouver to determine' the 
d 

feasibility of merging the two. The North Shore Case develops - 
a set of criteria for school district adequacy, acknowledging - - --  - -- 

and making use of the criteria laid out by Robinson (1971) in 

The Armstrona 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 

crsteria because the thought processes and value questions 
---- -- - - L  - - 

4 

which led to the formulation ofm these criteria are not 

dis,cussed in The North Shore Case. 

The specific criteria devised by Plenderleith cover a wide 

range of services and faci1iti.e~ 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 ~lenderleith 's c;iteria. The Principles of equality, 

efficiency and diversity are represented in these general cri- 

teria. 

1. The school district unit should be understandable 
to the pe~ple who are livihg in it. 
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The s c h o o l  d i s t r i c t  u n i t  sKou1-d-3aveapminl- i inum- - -- - -  

of 2 0 , 0 0 0  s t u d e n t s  t o  p r o v i d e  a d e q u a t e  
e d u c a t i o n a l  o f f e r i n g s  from Kinderg- t a t h e  
Community C o l l e g e  l e v e l .  

3 .  The s c h o o l  d i s t r i c t  u n i t  s h o u l d  h a v e  s u f f i c i e n t  
t a x a b l e  v a l u e s  t o  be able t o  s u p p o r t  a 
r e a s o n a b l e  e n r i c h m e n t  o f  t h e  basic e d u c a t i o n a l  
p rogram.  

4 .  The s c h o o l  d i s t r i c t  u n i t  s h o u l d  h a v e  b u i l t - i n  
c h a n n e l s  of communica t ion  be tween  t h e  p u b l i c  
a n d  t h e i r  r e p r e s e n t a t i v e s  so  t h a t  t h e  school 
s y s t e m  c a n  be  c o n s t a n t l y  e v a l u a t e d  a n d  a d j u s t e d  - r L L L  

t o  m e e t  t h e  n e e d s  a n d  r e q u i r e m e n t s  o f  t h e '  
b p e o p l e ,  a n d  so t h a t  t h e  p e o p l e  c a n  h a v e  t h e  

o p p o r t u n i t y  t o  become a c t i v e l y  i n v o l v e d  i n  t h e  
a f f a i r s  o f  t h e  s c h o o l  d i s t r i c t  ( P l e n d e r l e i t h ,  
1 9 7 1 ,  pp .  8-9). b 

While  t h e  s p e c i f i c  c r i t e r i a  l i s t e d  by P l e n d e r l e i t h ,  u n d e r  . 

n i n e  s u b h e a d i n g s ,  dea l  w i t h  t h e  p r i n c i p l e  of e q u a l i t y  o f  ser- 
I 

v i c e  p r o v i s i o n ,  t h e s e  g e n e r a l  c r i t e r i a  q u o t e d  above  i n d i c a t e  a 

c o n s i d e r a b l e  d e g r e e  of a t t e n t i &  t o  t h e  p r i n c i p l e  o f  d i v e r s i t y .  

The p r i n c i p l e  o f  economic  e f f i c i e n c y  is m e r e l y  t o u c h e d  upon 
a - - - -- - - 

w i t h  m e n t i o n  of t h e  "minimum size1' f o r  a s c h o o l  d i s t r i c t  t o  

p r o v i d e  a d e q u a t e  e d u c a t i o n a l  o f f e r i n g s  a t  t h e  lowest cost .  

The p r i n c i p l e  o f  d i v e r s i t y  is  g i v e n  some c o n s i d e r a b l e  

d e g r e e  o f  a t t e n t i o n  i n  t h e  g e n e r a l  c r i t e r i a  d e v i s e d  by 

P l e n d e r l e i ' t h .  The f i r s t  a n d  f o u r t h  c r i t e r i a ;  t h a t  a s c h o o l  

d i s t r i c t  s h o u l d  be u n d e r s t a n d a d l e  tb . the  p e o p l e  l i v i n g  i n  i t ,  

e. a n d  t h a t  communica t ion  a n d  a d a p t a t i o n  be b u i l t  i n t o  t h e  s y s t e m ,  

are i m p o r t a n t  r e a s o n s  f o r  t h e  c o n t i n u e d  e x i s t e n c e  o f  local 

c o n t r o l  a n d  t h e  s c h o o l  d i s t r i c t  s y s t e m .  B u t ,  f u r t h e r  t o  t h i s ,  

t h e  s i g n i f i , c a n c e  of t h e  p r i n c i p l e  o f  d i v e r s i t y  i n  

P l ' e n d e r l e i t h ' s  ( 1 9 7 1 )  scheme is e v i d e n t  i n  t h e  t h i r d  

c r i t e r i o n :  t h a t  s c h o o l  d i s t r i c t s  h a v e  access t o  s u f f i c i e n t  



local funds to allow for t h e - - l f ~ s o n a b l e - - e n r k c h m e ~ - o F ~ h e ~  

basic program financed by the Provincial Government - - - - - - P (p. 8). 

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 opportunities for the 
pupils concerned (p. 133). 

- 

'it 
,i 6 

While efficiency is touched on here, it should be pointed out 
- - -  - 

that the notion of equal educational opportunity, the concept 
I 
' k + given such extensive treatment1 in most of the sources examined 

in &is review, is not mentioned. Rather, 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 RKPORTS 

Five case studies were examined in order to determine how 
- a 

each dealt vith questions concerning values. 

Robinson (1971) holds that the first value priority in a 
:* 

value "mix" should be equality of opportunity insofar as the 

scope of the educational program is c.oncerned. Robinson also 

calls for wider citizen involvement in educational 

decision-making and emphasizes that new avenues ought be 

developed to encourage citizens to participate in local school 

~ffairs. He acknowledges that some small districts are perhaps 

less  efficient than some larger ones, but advocates that the 



Provlnce make a.llowances in i-ts grant- f ormulae--for - -someof-  ---- 
- - --- 

5 

these "small but necessary1' units. 
- -  - 

Although Levirs (1971) cxaims to agree with the balance of 

the three values outlined by Robinson (19711, 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 would 
- 

maximize the economic efficiency of the schools in the region. 

He notes that combining resources through amalgamation would 
,- 

improve and tend to equalize educational opportunity. Levirs 

(1971) does not speak about cornrrjunity involvement in . the 

decision-making process as Robinson had done. It is thus 

apparent that Levirs probably vqlued the principle, diversity, 

least of the three values. 

Stibbs (19711, like Levirs (19711, wzs concerned primarily 
- - -- - 

with altering boundaries to increase 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-making 

process as Robinson (1971) had called for. 

Coleman (1971) touchesr upon economic issues in his report 
- 

but emphasizes the tensions which exist in community and 
- 

society perspectives on the goals of education, noting the 

predominance of the society perspective resulting .from a 

long-standing desire to achieve equality. As well, 

Coleman linked the society perspective and the pursuit of 



4 4 3 
* 51 

t-h-e--G s-tgbl-- -- pp -- 

equality to the continugd trend t6ward ishment of - -  

larger O = and larger districts . Coleman ( 19711> 1ikeRRohinson 

(1971), and unlike Levirs (1971) and S-tibbs (19711, advocates 

that greater attention be paid to involving citizens in the 

affairs of their local school district. 

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

explained in The Morth Shore Case. If his -recommendations A 

- 

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

value, diversity, receives consideram emphasis, although 

issues connected with the values, equality and efficiency, are - 

~uted. Plenderleith seems to touch on one point which is not 

mentioned in the other four studies. -Re notes that school 

districts s h o u y  be concerned with providing different 

educational opportunities -to meet the various needs of the 

citizens in the communities they serve. 
- -- 

DISCUSSION 

The introductory chapter to this stlldy pointed out that an 

enduring assumption of researchers and policy-makers, with 

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 cmmissioned reports on the school system of 

British .Columbia between 1925 and the- present. Further 

evidence of this assumption appears to be present in five 



r e p o r t s  on s c h o o l  d i s t r i c t  r e o r g a n i z a t i o n  ~~~~~~~~~~~c-1ann&= 

p u b l i s h e d  Oby t h e  B r i t i s h  C o l u m b i ~  S c h o o l  - -  T r u s t e e s  - - Associat i,on 

i n  t h e  e a r l y  1 9 7 0 ' s .  

The p i c t u r e  which  emerges i n  t h i s  c h a p t e r  i n d i c a t e s  t h a t  
I 

t h e  v a r i o u s  a u t h o r s  of r e p o r t s  on  t h e  s c h o o l  s y s t e  a n d / o r  'n? 
s c h o o l  d i s t r i c t  r e o g a n i z a t i o n  i n  B . C .  g e n e r a l l y  n o t e d  t h e  

- i m p o r t a n c e  of a l l  t h r e e  v a l u e s - - e q u a l i t y ,  e f f i c i e n c y  and  
- - - -  - 

d i v e r s i t y - - b u t  f r e q u e n t l y  a r g u e d  t h a t  o n e  or t w o  of t h e  v a l u e s  

s h o u l d  r k c e i v e  more a t t e n t i o n  or  e m p h a s i s  t h a n  o n e  o r  two o f  

t h e  o t h e r s .  The g e n e r a l  a s s u m p t i o n  i n  most o f  t h e s e  r e p o r t s  is 

t h a t  s i n c e  i t  is h o t  p o s s i b l e  t o  c o n s t r u c t  p o l i c i e s  which 

maximize o r  s e e k  t o  d e v e l o p  a l l  t h r e e  v a l u e s  s i m u l t a n e o u s l y ,  

t h e n  c e r t a i n  of t h e  v a l u e s  must  b e  s a c r i f i c e d  i n  a s e n s e ,  t o  
\ 

greater and  lesser d e g r e e s ,  i n  order t o  e n h a n c e  o t h e r s .  - 



- - 

I n  t h e  e y e s  o f  t h e  P r o v i n c e  t h e  c h i l d  i n  T e l e g r a p h  
Creek iS"as much, e n t i t l e d  t o  a good s c h o o l i n g  as t h e  
c h i l d  i n  Vancouver,  and e v e r y t h i n g  p o s s i b l e  would 
be done t o  see t h a t  h e  g o t  i t .  

-- 
- -- 

--Maxwell A .  Cameron a 

Report O f  The Commission O f  - 
I n q u i r v  I n t o  E d u c a t i o n a l  F i n a n c e  - - p.  36 

S c h o o l i n g  is an  i m p o r t a n t  commodity and the reBurns  t o  
--rt 

i n v e s t m e n t s  i n  s c h o o l i n g  b e n e f i t  b o t h  i n d i v i d u a l s  and  s o c i e t y .  

I n d i v i d u a l s  are s e e n  t o  b e n e f i t  from e d c c a t i o n  i n  economic and 

s o c i a l  terms. I n c r e a s e d  l e v e l s  o f  e d u c a t i o n a l  a t t a i n m e n t  have  

l o n g  been a s s o c i a t e d  w i t h  h i g h e r  incomes and s o c i a l  s t a t u s .  

The whole o f  s o c i e t y  is  s a i d  t o  b e n e f i t  b e c a u s e  t h e  i n c r e a s e d  

e d u c a t i o n a l  and s k i l l  l e v e l s - o f  w o r k e r s  h a s - b e e n  t inked- - to  

i n c r e a s e s  i n  t h e  p r o d u c t i v i t y  o f  t h e  l a b o u r  f o r c e .  I c d e e d ,  
- 

as P o r t e r  (1979)  p o i n t s  o u t ,  "a good p r o p o r t i o n  o f  t h e  economic 

growth o f  i n d u s t r i a l  s o c i e t i e s  h a s  been a t t r i b u t e d  t o  

e d u c a t i o n a l  l e v e l s "  ( p .  251) .  

T h a t  e d u c a t i o n  w a s  l o n g  t h o u g h t  t o  be o f  great  b e n e f i t  

t o  i n d i v i d u a l s  is c l e a r l y  e v i d e n t  i n  Putman and Weir's Survev 

O f  The School  Svstem (1925)  o f  B r i t i s h  Columbia.  Putman and 

Weir h e l d  t h a t  '"free e d u c a t i o n  means t h g  ' o p e n  door  t a  

e d u c a t i o n a l  and  s o c i a l  p re fe rment , ' '  and  s t r e s s e d  t h a t  most 

B r i t i s h  Columbians were o f  t h e  o p i n i o n  t h a t  "a ' s q u a r e ,  d e a l '  \ 
i n  a d u l t  l i f e  is n o t  wor th  much u n l e s s  t h e r e  is a ' f a i r  c h a n c e '  



the importance of equality of educational a p p o r t u n i ~ r h & a u s u  

of the great benefits education was seen to offer individuals, 

Cameron (1945) stressed the benefits for society as a whole. 

Cameron advocated that because society would ultimately benefit 

r from efforts to equalize educational opportunity, the cost 

burden should be apportioned with reasocable fairness and that, 

because education was a provincial responsibility, the Province , 

should see that educational funding was equalized among 

districts. 

Whether the pursuit of equality of educational opportunity 

arose from politi6al values or from economic considerations 

remains a moot point. Lawton (1979) argues that the enduring 

emphasis given to the pursuit of equality of educational ' 

opportunity in Canada arises out of the deeply-rooted values 
- -- 

of the Canadian political system. James S. Coleman (19701, 

on the other hand, ,- makes the case that Americans were motivated 

to adopt the concept cf equaiity of opportunity and push for 

publicly-funded schools by economic consideratiops. Coleman 

(1970) concluded that 

when one [person's] children began to be potential 
assets or liabilities for other [persons], then 
interest in public education developed and led to 
the establishment of public schools (p. 66). 

Peter Coleman (1972) notes, in his study of equality of 

- 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 



~~~~~ 

in the school context was not rTlated to any - - 

- 

subsequent achievement it would still be important 
to provide some measure of equality 0% upp~rkt~ti,t-y---- 
in education, but it would not be a vital issue of 
importance to the entire society (p. 2). 

This chapter examines three basic interpretations of the 

term "equality of opportunity" loow at areas of conflict which 

have been seen to exist historically between the values, 

equality and diversity, and examines five basic financial - -- - 

systems which have been, and continue to be, used to distribute 

funds from central to local governments to equalize per-pupil 

expenditures among school districts. Possible problems with 

each financial distribution system are discussed from a policy 
perspective. * Subsequent sections of this chapter chronic-le 

appare& changes in the societal mood which, it will be 

suggested, reflect changing perspectives on the ability of 

school systems to achieve their longstanding goal: equality' 
. -- 

of opportunity. It is suggested that while many school systems 

may Gave achieved a greater measure of equality of opportunity, 

(over the last four decLdes), in terms of equality of service 

provision, these achievements have not substantially altered 

an unequal social structure. The final section of this chapter 

explores the thesis that school districts will. pursue quality 

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. 
-- 

DEFINITIONS OF EQUALITY - 
I 

As the introductory chapter to this paper suggests, 



perhaps one of the most importcrnt contribut tons of--the--cmF-- 

research on equality in education lies in the realm of 
- - - - - - - - 

definition. It is important that policy-makers, practitioners, - 
/-- 

researchers and other members of the school community 

understand what they mean, hence what they want to achieve, 

as they advocate the value, equality, in proposals and policies 

for the organization and/or reorganization of school" district 

systems. 

Seeley (1981), Alexander (1982),' Garms, Guthrie and Pierce 

(1978), Madaus, Airasian and Kellaghan (19801, and BuFbules, 

Lord and Sherman (1982) have determined that there are 

basically three interpretations of equality which have emerged 

in discussions f equal educational opportunity: equality of 

equality of treatment and equality of outcome. In 

may be that the concepts of "equality of treatment" 
- - 

and "equality of outcomel'f strictly speaking, ought not be 

labelled "definitions of equality of opportunity". Coleman 

(1972) argues that "equality of access" constitutes one level 

of equality of opportucity , whereas the notions of "equality 

of treatment" and "equality of outcome" actually seek "to R 
P 

provide educational opportunities uneauall~" -in the sense that 
/I 
i L. 

they call for planned inequality (p. 62$. 

Equality of 'access, without quc;;'stion, has' been the 

longest-lived and most widesopread interpretation .of "equality 

of opportunity". As Garms., Guthrie and Pierce (1978) note, 

equal access assumes that providing students Nith 
at least a minimum level of school resources suffices 
to ensure equaligy of educational opportunity - 

(p. 22). 



fttstoricaf l y ,  t h i s  d e f i n i t i o n  i m p l i e d ,  ixr many-cwses , - - tha t a s  -- - 

1 

long as schools of some d e s c r i p t i m  sere p r o v i d e d  t o  a l l  

communities i n  a g i v e n  j u r i s d i c t i o n ,  t h e n  e q u a l i t y  . o f  

opportunity would e x i s t  for  a l l  s t u d e n t s .  Subsequen t  t o  t h e  . 
dev&lepment of t h i s  d e f i n i t i o n ,  c o n c e r n s  a b o u t  t h e  d i f f e r e n t i a l  

a quality of s c h o o l s  w i t h i n  d i s t r i c t s ,  r e g i o n s ,  s ta tes  o r  
1 

provinces caused t h e  d e f i n i t i o n  t o  e v o l v e  t o  mean more t h a n  

simple' access. Equa l  access came t o  mean t h a t  e v e r y  community 

i n  a jurisdiction s h o u l d  b e  e n t i t l e d  t o  t h e  same,  m i n i m a l l y  

ndequntcs levels of s c h o o l  s e r v i c e s .  I n  a s t u d y  o f  e q u a l i t y  

of opportunity i n  Man i toba ,  Coleman (1972)  ' advoca ted  t h i s  

d e f i n i t i o n  of e q u a l i t y  ( e q u a l i t y  o f  a c c e s ~ ) , ~ n o t i n g  t h a t  
I 

simple e q u a l i t y  is o b t a i n e d  when ' e v e r y  c h i l d  ( n o  
matter where h e  or s h e  l i v e s )  h a s  a n  e q u a l  c h a n c e  
t o  o h t a i n  t h e  s e r v i c e s  of h i g h l y  q u a l i f i e d  t e a c h e r s ,  . e 

s u i t a b l e  programs and  a d e q u a t e  f a c i l i t i e s  ( p .  4 ) .  

The d e f i n i t i o n  of e q u a l i t y  of o p p o r t u n i t y  which has been 

ca 'led "equality -of t r e a t m e n t ' '  by  G a r m s ,  G u t h r i e  and  P i e r c e  J n 

( 978) acknowledges  t h a t  s t u d e n t s  h a v e  w i d e l y - v a r y i n g  

abi I i t ies, h a n d i c a p s  and  t a l e n t s .  T h e r e f o r e ,  e d u c a t i o n a l  

services should be highly t a i l o r e d  t o  e a c h  s t u d e n t ' s  s p e c i f i c  

circumstances. I t  follows t h e n  t h a t  s u p p l y i n g  t h e  same l e v e l  

of services t o  a l l  s t u d e n t s ,  as s u g g e s t e d  by a t h e  
> 

interpretation, " e q u a l i t y  o f  access", d i s c u s s e d  a b o v e ,  is 
- - 

insufficient because "what is a d e q u a t e  for some c h i l d r e n  d o e s  

sot p u t  less fortunate c h i l d r e n  a t  t h e  ' s t a r t i n g  l i n e '  i n  +,he 

race for ;Lifeis rewards" ( G a m ,  4 u t h r i e  and  Pierce, 1 9 7 8 ,  p. 

7 -  
23). Thus, t h e  notion of e q u a l i t y  of. t r e a t m e n t  migh t  best be 

defined from a p o l i c y  p e r s p e c t i v e  as t h e  s u p p l y  of d i f f e r e n t  
> 



--- --- -- 

types and levels of services to students in recogni@@n -0-f the "--- 

fact that students have vastly &if ferent ab5f ities. - - -  y---- 

The third interpretation of equality of opportunity calls 
fl 

for the equalization of educational outcomes. This interpret- 

ation ''stemmed from the observation that academic achievement 

had become crucial for personal success" (Garms, Guthrie and 

Pierce, 1978, p. 24). Thus, those who subscribe to this inter----- 

pretation call for policies which set minimum standards of com- 

1 
pe-tence, usually measured by one or a number of standardized 

1 tests, and which do not necessarily specify the levels and , types of resources required t~ achieve . those competencies. 

. 1 This interpretation implies, , that regardless of the 

.varying abilities of students when they enter the system, the 
I 
schools should appl-y whatever resources might be required to 

make those students as close to equal in their abilities as 
-- - . 

is possible ;hen they leave. 

The problem for policy-makers, assuming that some 

consensus can be reached.about which definition or definitions 
+ 

of equality of opportunity should be pursued, is to translate 

the appropriate principles, values and goals intg, policies 

which will help achieve them. Educational research has pointed 

out numerous pfoblems and issues connected with the development 

of policies designed to achieve the goals outlined by each one 

of the three definitions 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 attempt to 



C 

achieve equality of opportunity by equalizing acZeSsz-through - - - -- 

the supply of idenfical levels and types af s e r u i c ~ 2 0 a L  

communities within a jurisdiction--have been well documented, - - 

since historically this approach to the achievement of equality 

has dominated all others. This approach to equality is clearly 

the least difficult of the three in terms of measurement. To 

the extent that central governments can devise funding formulae 
- - - - - - - 

which allow local governments to supply the same services in 
a .  

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 
* t 

k9, quest ionable assumptions, 'I according to Dyer ( 1972 1. 

The first assumption is that there is a one-to-one 
A relationship between thq 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 ~ela%ionship to the effectiveness - -- 

of the school in meeting the developmental needs of 
the children ( p .  513). 

Seeley (i981) has summed up this problem succinctly, noting 

that "while one cannot condone giving w<;rse or fewer services 

to some than to others, equal service inputs are not guarantees 
0 

of equality" (p. 111). 

Similar, and additional problems exist for policy-makers 
/ 

who might attempt to achieve equality through policies designed 

L/ to place in practice the interpretation of equality which has 

been outlined above as "equality of treatment". An important 

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



- -- -- -- -- 

"equality of treatment" must be noted. le "equality -of - -  

access" would .seek to provide the same levels of---..'kee-- 
C 

all communities in a jurisdiction, or to all school districts 
C 

ip a school district system, "equality of treatmentu would seek- 

to provide different levels of services to individual students 

based on the degrees of advantage or disadvantage of,those 

students within a school district or a school. It is this 
- 

focus on the individual, rather than the community, which 

introduces overwhelming eLements of cowlexity for provincicl 

or state policy-makers who must attempt to 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 physically and mentally 

handicapped and the gifted. However, the success or failure 
- -- 

of such policies often depends upoc the decisions, 

. understanding and initiative of school boards, distri:t 

administrators, school administrators, teachers, students, 

parents and taxpayers far removed from the seat of the central 

government. 
-t 

Studies and policy proposals which argue*' for the 

equalization of educational outcomes have received much 

discussion and criticism 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 t h e  outcomes w e  wish t o  a c h i e v e ?  
2. How w i l l  w e  measure  t h e s e  outcomes? and  - 

3. Does e q u a l i t y  of outcomes mean minTmum m t c o m e s T  
maximum outcomes? (pp .  79-80). 

Nwabuogu a r g u e s  t h a t  u n t i l  and  if e d u c a t o r s  c a n  d e t e r m i n e  

r e a s o n a b l y  d e f e n s i b l e  answers  t o  t h e s e  q u e s t i o n s ,  t h e  p r o s p e c t s  

f o r  d e v e l o p i n g  p o l i c i e s  t o  a c h i e v e  e q u a l i t y  - -9f outcome goals 
- -- -- 

a p p e a r  t o  be q u i t e  l i m i t e d .  However, t h e  e f - f e c t i v e  s c h o o l s  
-- - -A 

r e s e a r c h  may p r o v i d e  a c o n v e n i e n t  s t a r t i n g  p o i n t  i n  terms of 

s u p p l y i n g  e d u c a t o r s  and pol icy-makers  w i t h  a t  least p a r t i a l  

answers  t o  some o f  t h e s e  q u e s t i o n s .  T h i s  l i n e  o f  argument  is * 

pursued  f u r t h e r  i n  t h e  d i s c u s s i o n  s e c t i o n  a t  t h e  end  o f  t h i s  

c h a p t e r .  

EQUALITY AND THE =US OF CONTROL 

The v a l u e ,  d i v e r s i t y ,  which subsumes t h e  c o n c e p t  o f  l o c a l  
-- -- - 

c o n t r o l ,  h a s  l o n g  been s e e n  t o  c o n f l i c t  w i t h  t h e  v a l u e ,  

e q u a l i t y .  I n  f a c t ,  as t h e  f i r s t  two c h a p t e r s  o f  t h i s  pap,er 

s u g g e s t ,  many s t u d i e s  assume t h a t  l o c a l  autonomy and t h e  

p u r s u i t  o f  e q u a l i t y  o f  o p p o r t u n i t y  are i n c o m p a t i b l e  i n  t h e  

s e n s e  t h a t  when g r e a t e r  l e v e l s  of l o c a l  autonomy e x i s t  i n  a 

s y s t e m ,  t h e n  lesser l e v e l s  o f  e q u a l i t y  w i l l  be  p r e s e n t ;  and  

where lesser l e v e l s  o f  autonomy e x i s t ,  g r e a t e r  l e v e l s  o f  

e q u a l i t y  w i l l  be  p r e s e n t .  T h i s  s e c t i o n  w i l l  a r g u e  t h a t  l o c a l  

autonomy and e q u a l i t y  are n o t  n e c e s s a r i l y  i n c c m p a t i b l e  v a l u e s  

and that t h e y  may be  ccmplementary or  m u t u a l l y - s u s t a i n i n g  

v a l v s ,  depending upon t h e  n a t u r e  o f  t h e  f i n a n c i a l  d i ~ t r i b u ~ i o n  

p o l i c i e s  of a c e n t r a l  government .  

i 



In British Columbia the notio~ that-f oca-1-contra-1-and - -- 
- - 

equality represent conflicting values first surfaced in two 

major reports: the Putman-,Weir Survey (1925') and the King 

Re~ort (1935). Putman and Weir argued that if the provincial 

government financed school districts in the interest of ' 

achieving equality of access goals, local administrative and 

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 burden of 

education from provincial to local authorities. The result: 

"inequalities of burden and inequali'ty of opportunity" (p. 

7). In short, Putman and Weir (1925) and King (1935) imply 

that there are causal connections between local control and 

inequality and centralized control and equality. 

The conflict , however, between local autonomy and the - 
pp 

pursuit of equality may have been significantly overemphasized. 

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 turiing re- 
quired of any balanced system ( p .  xxii). 

Clearly, both central and local governments have a role 
b 

to play if equality of opportunity; through the achievement 

of equality of access or service provision, is to be realized 

among school districts. However, by virtue of the Constitution 

of Canada, local school districts are, legally speaking, 

creatures of provincial governments;. provincial governments 

can create or alter them at will. Thus, it seems logical to 



- - 

a r g u e t h a t  i f  c e n t r a l  governments  create s c h o o l  d i s t r i c t s  w h i c h  

are i n h e r e n t l y  unequal. i n  t e r m s  o f  t h e i r  abiTi€ieK t o  p r o v i d e  

s e r v i c e s ,  t h e n  c e n t r a l  governments  are r e s p o n s i b l e  f o r  

implementing p o l i c i e s  which w i l l  c o r r e c t  or  minimize  s u c h  
a 

7 .  

i n e q u a l i t i e s .  I n  t h e  p a s t ,  p r o v i n c i a l  i n i t i a t i v e s  d e s i g n e d  

t o  c o r r e c t  i n e q u a l i t i e s  i n  t h e  a b i l i t i e s  o f  s c h o o l  districts 

t o  6 r o v i d e  a d e q u a t e  s e r v i c e s  have been o f  two major types:---- 

s c h o o l  d i s t r i c t  r e o r g a n i z a t i o n  p o l i c i e s  and  f i n a n c i a l  

d i s t r i b u t i o n  p o l i c i e s .  -School  d i s t r i c t  r e o r g a n i z a t i o n  p o l i c i e s  

t y p i c a l l y  s o u g h t  t o  c o n s o l i d a t e  d i s t r i c t s  t o  i n c r e a s e  t h e  

p o t e n t i a l  f o r  a c h i e v i n g  economies o f  scale (Cameron, 1945) 

a n d / o r  t o  c o n s o l i d a t e  p r o p e r t y - r i c h  and p r o p e r t y - p o o r  d i s t r i c t s  

t o  d i s t r i b u t e  w e a l t h  mor,e e v e n l y  o v e r  a r e g i o n  ( L e v i r s ,  1971). 

F i n a n c i a l  d i s t r i b u t i o n  p o l i c i e s ,  or f u n d i n g  f o r m u l a e ,  g e n e r a l l y  

s p e a k i n g ,  are d e s i g n e d  t_o_ a l l o w  c e n t r a l  governmen- s_t-opp 

1 a i s t r i b u t e  f u n d s  t o  d i s t r i c t s  w i t h  t h e  g o a l  o f  r educcng  a n d / o r  

p o s s i b l y  removing i n e q u a l i t i e s  among s c h o o l  d i s t r i c t s  i n  t e r m s  

o f  l e v e l s  o f  s e r v i c e  p r o v i s i o n  a n d / o r  l e v e l s  o f  e x p e n d i t u r e  
I 

a n d / o r  t h e i r  a b i l i t i e s  t o  fund e d u c a t i o n a l  s e r v i c e s .  Of t h e  

b a s i c  f i n a n c i a l  d i s t r i b u t i o n  s y s t e m s  (examined i n  t h e  n e x t  
$ 

s e c t i o n )  some are c l e a r l y  more c o m p a t i b l e  w i t h L e a t e r  d e g r e e s  

o f  local  c o n t r o l  t h a n  o t h e r s ,  Thus ,  one  o f  the key factors  
a 

wwch seems t o  d e t e r m i n e  the  degree o f  c o n f l i c t  or 

c o m p a t i b i l i t y  between t h e  v a l u e s ,  e q u a l i t y  and d i v e r s i t y ,  i n  

the o r g a n i z a t i o n  of s c h o o l  s y s t e m s  is t h e  n a t u r e  of t h e  

f i n a n c i a l  d i s t r i b u t i o n  s y s t e m  u s e d  a. by a c e n t w g o v e r n m e n t .  

T h i s  l i n e  o f  argument w i l l  be pursued  i n  greater d e t a i l  i n  t h e  



d i s c u s s i o n  s e c t i o n  a t  t h e  end o f -  t h i s -  chapter :  -- - - - 

EQUALITY AND FINANCIAL DISTRIBUTION SYSTEYS 

E d u c a t i o n a l  f i n a n c e -  t h e o r i e s  have  l o n g  been l i n k e d  t o  t h e  

p u r s u i t  o f  e q u a l i t y  because  o f  t h e  e n d u r i n g  b e l i e f  t h a t  q u a l i t y  

and hence  e q u a l i t y  can  be purchased  and t h a t  l e v e l s  of s e r v i c e  - 

p r o v i s i o n  have - a  p ro found  e f f e c t  on l e a r n i n g  outcomes 
---- - - 

( A l e x a n d e r ,  1986). The p u r p o s e  of t h i s  s e c t i o n  is to examine 

t h r e e  b a s i c  t h e o r i e s ,  encompassing f i v e  b a s i c  methods,  o f  

r e s o u r c e  d i s t r i b u t i o n  fo r  e d u c a t i o n  s y s t e m s :  
-- 

J" 1. f l a t  g r a n t s  and  f o u n d a t i o n  programs;  

2 .  , p e r c e n t a g e  e q u a l i $ i n g  and power e q u a l i z i n g  pro-  
grams;  and  

D 

3 .  f u l l  c e n t r a l  government f u n d i n g .  

I t  s h o u l d  

1, d i s c u s s e d  
r 

and t h a t  

be n o t e d  - t h a t  t h e  f i v e  b a s i c  methods which w i l l  be 

s u b s e q u e n t l y  are examined at a t h e c r r e t i ~ ~ l  lwe& 

a l l  s u c h  methods can  and have been a l t e r e d  u s i n g  

f o r m u l a e ,  c a s h  g r a n t  supp lements  f o r  s p e c i a l  programs 

and a h o s t  o f  o t h e r  "add-on ' s . "  A s  Alexander  (1982) h a s  

o b s e r v e d  o f  t h e  v a r i o u s  programs employed by t h e  s t a t e  

governments  i n  t h e  U.S., many j u r i s d i c t i o n s  o f t e n  u s e  . 
c o m b i n a t i o n s  o f  t y p e s  o f  fu2ding f o r m u l a e :  " h y b r i d s ,  " which 

c o n t a i n  f e a t u r e s  o f  s e v e r a l  b a s i c  fo rms .  However, t h e  f i v e  
i 

iortns, are presented h e r e  a s  i f  t h e y  w e r e  q u i t e  .pure && 
d 

d i s t i n c t ,  w i t h  u n a l t e r a b l e  character is t ics .  

A s  e a c h  t h e o r y  or method is d i s c u s s e d ,  t h e  same p a t t e r n  

of p r e s e n t a t i o n  w i l l  be  fo l lowed :  F i r s t ,  t h e  p h i l o s o p h i c a l  



65 

b a s i s  for each  w i l l  be g i v e n ,  --fol-lowed -by - t h e  - m e t ~ @ s ~ o f y ~  

d i s t r i b u t i o n ,  and f i n a l l y ,  i s s u e s  and problems a s s o c i a t e d  w i t h  
-- 

each  method r e l a t e d  t o  t h e  theme o f  e q u a l i t y  o f  ?Tppor tun i ty  

w i l l  be d i s c u s s e d .  - - 
- 

The p h i l o s o p h i c a l  b a s i s  o f  a f l a t  g r a n t  s y s t e m  o f  r e s o u r c e  

d i s t r i b u t i o n  assumes t h a t  e a c h  c i t i z e n  i n  a j u r i s d i c t i o n  s h o u l d  

be g u a r a n t e e d  a s p e c i f i e d  minimum l e v e l  o f  s c h o o l i n g ,  and  t h a t  

t h e  c e n t r a l  government c a n  d e t e r m i n e  o f  what t h i s  minimum l e v e l  

s h o u l d  c o n s i s t .  I t  is  a lso  assumed t h a t  s e r v i c e s  beyond t h i s  

minimum w i l l  be p u r c h a s e d  by f u n d s  r a i s e d  w i t h i n  local  s c h o o l  

d i s t r i c t s .  I n  p r a c t i c e ,  a f l a t  g r a n t  program d i s t r i b u t e s  f u n d s  

from c e n t r a l  t o  l o c a l  governments  on t h e  b a s i s  of a s p e c i f i e d  , 

number o f  d o l l a r s  per s t u d e n t  e n r o l e d  i n  t h e  d i s t r i c t .  

Although Garms, G u t h r i e  and  P i e r c e  (1978)  have  d e t e r m i n e d  t h a t  -- 

there is n o t h i n g  i n h e r e n t l y  u n e q u a l  a b o u t  a f l a t  g r a n t  s y s t e m  
- - - - 

i n s o f a r  as  f u n d s  are "prov ided  t o  a l l  s t u d e n t s  e q u a l l y  

a n d . .  . r a i s e d  by t a x e s  l e v i e d  a t  a u n i f o r m  rate" ( p .  1891 ,  

o t h e r s  have  n o t e d  p rob lems  w i t h  f l a t  g r a n t  fo rmulae  which c o u l d  
/r 

produce  s i g n i f i c a a t  i n e q u a l i t i e s  i n  p r a c t i c e .  Benson (1978)  

- s u g g e s t e d  t h a t  e q u a l i t y  o f  o p p o r t u n i t y  

i m p l i e s  t h a t  any t w o  c h i l d r e n  o f  t h e  same a b i l i t t e s  
s h a l l  r e c e i v e  e q u i v a l e n t  forms o f  a s s i s t a n c e  i n  
d e v e l o p i n g  t h o s e  a b i l i t i e s ,  wherever  t h e y  l i v e  i n  
a g i v e n  state and wha tever  t h e i r  p a r e n t a l  
c i r c u m s t a n c e s  are (p .  62). 

1 

According  t o  B e n s o n ' s  c r i t e r i a ,  f l a t  g r a n t  f o r m u l a e ,  
i 

t h e o r e t i c a l l y  s p e a k i n g ,  would f a i l  t o  t a k e  i n t o  a c c o u n t  

g e o g r a p h i c a l  f a c t o r s  which may i n f l u e n c e ,  s a y ,  t r a n s p o r t a t i o n .  , x  

costs a n d / o r  o t h e r  e n e r g y  .costs.  A s  w e l l ,  f l a t  g r a n t  f o r m u l a e  



do n o t  make aI lowances ,  - at '  l e i s i t  in theorlyy-fCr=a*ypical - --- 

m 

s t u d e n t s .  -- 

Founda t ion  programs,  a c c o r d i n g  t o  Garhs ,  G u t h r i e  and . 

P i e r c e  (1978), d e r i v e  -from t h e  same p h i l o s o p h i c a l  p r i n c i p l e s  r a s  f l a t  g r a n t  fo rmulae .  U s u a l l y ,  w h e r e  j u r i s d i c t i o n s  employ 

P f o u n d a t i o n  programs,  t h e  c e n t r a l  government s p e c i f i e s  a minimum 

d o l l a r - p e r - p u p i l  f i g u r e  which s c h o o l  d i s t r i c t s  are t o  r e c e i v e .  
- - - - - - - - - - 

The d i s t r i c t s  raise what monies t h e y  c a n  t h r o u g h  t a x e s  on 

p r o p e r t y  and ,  i f  t h e  amount t h e  d i s t r i c t  raises f a l l s  s h o r t  

o f  t h e  minimum f i g u r e  e s t a b l i s h e d  by  t h e  c e n t r a l  

t h e n  t h e  c e n t r a l  government s u b s i d i z e s  t h e  d i s t r i c t  u p  t o  t h e  
d 

s p e c i f i e d  minimum l e v e l .  T y p i c a l l y ,  j ; r i sd ic t  i o n s  which 
-- --- 

d i s t r i b u t e  f u n d s  f o r  e d u c a t i o n  u s i n g  f o u n d a t i o n  prozrams 
a 

c o n t a i n  s c h o o l .  d i s t r i c t s  w i t h  d i f f e r e n t i a l .  p e r - p u p i l  s p e n d i n g  

l e v e l s  b e c a u s e ,  w h i l e  p r o p e r t y - p o o r  d i s t r i c t s ,  u n a b l e  t o  raise 
- 

t h e '  minimum number o f  d o l l a r s  p e r  s t u d e n t  l o c a l l y ,  are a 

n 

s u b s i d i z e d  up  t o  t h e  minimum l e v e l ,  p r o p e r t y - r i c h  d i s t r i c t s  

are able t o  r a i se  amounts e q u a l  t o ,  o r  i n  e x c e s s  o f ,  t h i s  9 

minimum. Simply p u t ,  u n l e s s  t h e  c e n t r a l  government t a k e s  away 

t h e  amounts c o l l e c t e d  by p r o p e r t y  r i c h  d i s t r i c t s ,  i n  e x c e s s  

o f  t h e  minimum, t h e n  h o s e  d i s t r i c t s  have  more d o l l a r s  t o  spend A 
on e d u c a t i o n  thani  p r o p e r t y - p o o r  d i s t r i c t s .  

P e r c e n t a g e  e q u a l i z i n g  fo rmulae  are based  on t h e  n o t i o n  . 

t h a t  e q u a l i t y  w i l l  be  a c h i e v e d  as l o n g  a s  a l l  s t u d e n t s  i n  a 

d i s t r i c t  have  access t o  e d u c a t i o n a l  s e r v i c e s  on t h e  same terms. 

Those "same terms" i n c l u d e  t h e  p r o v i s i o n - - t h e  same f o r  a l l  d i s -  

t r i c t s - - t h a t  e a c h  d i s t r i c t  s h o q l d  d e t e r m i n e  t h e  amount i t  wants 



t o  s p e n d  e d u c a t i o n  w i t h i n  t h e  district: The-cen t r -a lpgTvern-  
* 

merit, h h v e r ,  acknowledges  t h a t  it h a s  an in-rest-Ueeing. 

t h a t  a l l  s t u d e n t s  r e c e i v e  some minimum l e v e l  o f  s e r v i c e s  and 

s o  p r o v i d e s  a f i x e d  p e r c e n t a g e  o f  e a c h  d i s t r i c t ' s  budget  
0 

-according t o  an  "aid r a t i o 1 '  c a l c u l a t e d  on t h e  b a s i s  o f  whe the r  

a d i s t r i c t  is p r o p e r t y - r i c h  or p r o p e r t y - p o o r .  The r e m a i n i n g  

e x p e n d i t u r e s  i n  -a - d i s t r i c t ,  t h o s e  n o t  c o v e r e d  b ~ -  t h e  -- 

c o n t r i b u t i l m s  o f  t h e  c e n t r a l  government ,  must be d e r i v e d  from 
- - 

t a x e s  l e v i e d  on p r o p e r t y  w i t h i n  t h e  d i s t r i c t .  
1 

Benson c1978) n o t e s ,  o f  t h e  p e r c e n t a g e  e q u a l i z i n g  g r a n t ,  

t h a t  i t  may be s a i d  t o  have  e q u a l i z i n g  e f f e c t s  " s i n c e  t h e  s h a r e  

( c o n t r i b u t e d  by t h e  c e n t r a l  government)  is larger i n  poor  d i s -  

t r ic ts  t h a n  i n  r i c h "  (p.  2 9 9 ) .  G a r m s ,  G u t h r i e  and P i e r c e  

(19781,  however, f i n d  f a u l t  w i t h  t h e  p e r c e n t a g e  e q u a l i z i n g  
D 

g r a n t  sys tems  on t h e  g rounds  t h a t  i n e q u a l i t i e s  ar ise o u t  of 
- -- -- 

t h e  d e s i g n  o f  t h e  s y s t e m  i n s o f a r  as it g u a r a n t e e s  t h a t  t h e  

c e n t r a l  government w i l l  s h a r e  i n  any s c h o o l  d i s t r i c t  b u d g e t ,  

no matter how l a r g e .  

Power e q u a l i z i n g  is  a' w e a l t h  e q u a l i z i n g ,  c o n c e p t  which ,  
f * 

l i k e  p e r c e n t a g e  e q u a l i z i n g ,  is n o t  c o n c e r n e d  w i t h  t h e  

achievement  o f  e q u a l  p e r - p u p i l  e x p e n d i t u r e s  b u t  w i t h  e q u a l i z i n g  

t h e  a b i l i t i e s  o f  s c h o o l  d i s t r i c t s  t o  pay f o r  t h e  s c h o o l s  t h e y  

o p e r a t e .  ~ n h e r e n t  i n  . t h e  power e q u x l i z i n g  c o n c e p t  is t h e  view 

t h a t  local communi t ies ,  and  n o t  c e n t r a l  governments ,  s h o u l d  

d e c i d e  how much t h e y  want t o  spend  on e d u c a t i o n .  Under a po@er 

e q u a l i z i n g  p l a n ,  t h e  c e n t r a l  government ,  r e c o g n i z i n g  t h ~ t  i t  

h a s  some c o n t r i b u t i o n s  t o  make ' t o  e d u c a t i o n ,  g u a r a n t e e s  a 



- - -  - - -  
- -e - 

c e r ' t a i n  number of d o l l a r s  p e r  p u p i l  p e r  - m i l l  l e v i e d .  Alexander  

,2 (1982)  conc luded  t h a t  t h e s e  g u a r a n t e e s ,  i n  the;ry, are based 

on t h e  n o t i o n  t h a t  t h e  a c t u a l  l e v e l  o f  e d u c a t i o n a l  s u p p o r t  

s h o u l d  n o t  be  r e l a t e d  t o  a d i s t r i c t ' s  w e a l t h  arid t h a t  "a u n i t  

of  e f f o r t  must 'produce t h e  same s u p p o r t  evelaywhere" ( p .  208) .  
a 

F u l l  c e n t r a l  government f u n d i n g  of educat ion  s y s t e m s  is 

b u i l t  upon t h e  p h i l o s o p h y  t h a t  e d u c a t i o n  is u l t i m a t e l y - t h e - -  

r e s p o n s i b i l i t y  o f  t h e  c e n t r a l  government and t h a t  s e r v i c e s  must 

be d i s t r i b u t e d  t o  s t u d e n t s  on An e q u a l .  b a s i s .  G e n e r a l l y  

s p e a k i n g ,  when a c e n t r a l  government t a k e s  o v e r  t h e  f i n a n c e  o f  

e d u c a t i o n a l  s e r v i c e s  i n  a l l  s c h o o l  d i s t r i c t s ,  no g e o g r a p h i c a l  

v a r i a t i a n s  i n  s c h o o l  e x p e n d i t u r e s  are a l t h o u g h  many 

s u c h  s y s t e m s  make a d j u s t m e n t s  f o r  d i f f e r i n g  e d u c a t i o n a l  needs .  

When a c e n t r a l  government f u n d s  t h e  s c h o o l  d i s t r i c t s  i n  

its j u r i s d i c t i o n  i t  also c o l l e c t s  a l l  p r o p e r t y  t a x e s  on l a n d  

w i t h i n  it.s b o u n d a r i e s , - a n d  no 'local t " a x a t i o n  is p e r m i t t e d .  The 

c e n t r a l  g o v e r n m e n t  d i s t r i b u t e s  f u n d s  on t h e  bas is  o f  s p e c i f i e d  

d o l l a r  amounts p e r  s t u d e n t .  Garms, G u t h r i e  and P i e r c e  (1978)  

c o n c l u d e  t h a t  f u l l  c e n t r a l  government f u n d i n g  o f  s c h o o l  

d i s t r i c t s  a p p e a r s  t o  s o l v e  s o m e  of t h e  problems which may be 

a s s o c i a t e d  w i t h  o t h e r  f o r m u l a e ,  b u t  t h a t  "such a h igh  ,degree  

o f  e q u i t y  h a s  a p r i c e , "  and t h a t  p r i c e  is i n c r e a s e d  cen t ra -1 '  

c o n t r o l  ( p .  201). 

Arguments on t h i s  i s s u e  go two ways. G a r m s ,  G u t h r i e  and 
J 

P i e r c e  (1978)  and Berke  (1980)  a r g u e  on t h e  one  hand t h a t  

L f u l l  ( c e n t r a l  government)  f u k i n g  d o e s  n o t  
n e c e s s a r i l y  i m p l y w  ( c e n t r a l  government)  o p e r a t i o n  of 

d 



- - - - -- - - -- 

t h e  s c h o o l s ,  b u t  mere ly  ( a  c e n t r a l  governme& t )--- - - - 

g u a r a n t e e  o f  e q u a l  amounts of money p e r  p u p i l  t o  e a c h  
d i s t r i c t  (p. 200). - ---- - - 

O n  t h e  o t h e r  hand,  McLaughlin and Ca' t teral l  (1984)  n o t e  t h a t  

s i n c e  s ta te  governments  i n  t h e  U.S. have  become i n c r e a s i n g l y  

i n v o l v e d  i n  f i n a n c i n g  s c h o o l  s y s t e m s ,  t h e s e  governments  e x h i b i t  

a t endency  t o  a r g u e  t h a t  

i f  t h e  s t a t e  ( i s )  p a y i n g  more t o  s u p p o r t  t h e  s c h o o l s ,  
i t--ought t o  have mcre t o  s a y  a b o u t  how t h e y  'are r u n  
( p .  376). .- - 

In  c h a p t e r  f o u r ,  t h e  case is a r g u e d  t h a t  s i n c e  1983 i n  B r i t i s h  

, Columbia,  when t h e  p r o v i n c i a l  government i n t r o d u c e d  a f u l l  

c e n t r a l  government f u n d i n g  scheme f o r  s c h o o l  d i s t r i c t s - u s i n g  

a program b u d g e t i n g  s y s t e m ,  t h e  government e f f e c t i v e l y  

c e n t r a l i z e d  much o f  t h e  d e c i s i o n -  and pol icy-making a u t h o r i t y  

w h i c h  had p r e v i o u s l y  r e s t e d  w i t h  l o c a l  s c h o o l  d i s t r i c t s .  

O t h e r  a n a l y s e s  o f  f u n d i n g  fo rmulae  have  conc luded  t h a t  

i n  s y s t e m s  where f u l l  c e n t r a l  government f u n d i n g  o f  e d u c a t i o n  

e x i s t s  w i t h o u t  s p e c i a l  and a d e q u a t e  w e i g h t i n g  f a c t o r s  t h a t  t a k e  

+ 
i n t o  accoun t  d i f f e r e n t  methods o f  p r o d u c t i o n  i n  small a n d / o r  

i s o l a t e d  d i s t r i c t s ,  i n e q u a l i t i e s  may, i n  f a c t ,  emerge i n  t h e  

d o l l a r  amaunts  expended on s e r v i c e s  f o r  s t u d e n t s .  Fox ( 1 9 8 1 7  

a d d r e s s e s  t h i s '  i s s u e  from - a  t h e 0  t i c a l  p e r s p e c t i v e ,  and 

Coleman and LaRocque (19841,  d i s c u s s  t h i s  i s s u e  i n  t h e i r  s t u d y  

o f  economirs  o f  scale i n  the o p e r a t i o n  o f ' , s c h o o l  d i s t r i c t s  i n  

B r i t i s h  Columbia.  Fox (1981)  n o t e d ,  as d i d  Coleman and 

LaRoque, t h a t  smaller, and  less d e n s e l y ,  p o p u l a t e d  districts 

may have more c a p i t a l  i n  t h e  form o f  smaller and more 
numerous b u i l d i n g s ,  a f a c t o r  which c a n  Be s u b s t i t u t e d  
f o r  t r a n s p o r t i n g  s t u d e n t s  g r e a t e r  d i s t a n c e s  ( p .  3 8 3 ) .  



* 
works which may have responded to, accompanied, and/or 

influenced these apparent transformations in social mood. 

The period between the end of World War I 1  and the second 

half of the 19601s, roughly speaking, might be described as 

a golden age of hope in regard to the search for equality 

- - - - -- -- -- - 

Thus, weighting factors must be added to f u r l  central govern---- - 

ment funding packages so that students a r e  set "pen&&$&ed-lr-<%%~ 

living in small, sparsely-populated school" districts. Coleman 
i 

and LaRocque (19841, in their stud4 of school district costs 

in British ~olumbia, where, as of 1983; school districts 

receive 100 per cent. of their- budget allocations from the 
\ 

provincial treasary, not4 that the funding formula 
i- -- Lp 

k -. 

contains 'a "dispersion index' rilich yields an 
additional; grant of 2% of most costs for students 
in schools more than 30 kilometres from the board 
office (p. 15). 

A 

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 
additional grant is correct in principle but 
inadequate in practice (p. 15). 

ul 
I - 

% 
In twentieth century North America the pursuit of 

C 

equality, represented by the search for equality of educational 

7 
opportunity, can be linked to changes in social attitudes or 

moods, beginning with hope, moving to uncertainty, and rinally 

to disillusionment, and perhaps despair and pessimism. The 
\ 

purpose of this section is to briefly outline some of the key 



through the p u r s u i t  o f  t h e  p r i n c i p l e s  - - -- o f  e q u a l i t y  -- - P -- o f  P 

- - - - - -- 

tid'ducaticnal opportunity. - D u r i n g  t h i s  p e r i o d  b o t h  t h e  p u b ? i c  

0 

- - - - - - - - - - - 

~d ~ O U C O ~ O T S  seemed to belk%e t h a t  e d u c a t i o n  

was a g k a t  "equalizer" or " ' p e o p l e .  T h r e e  

cicknts of t h e  c o n v e n t i o n a l  wisdom which  emerged  i n  t h i s  era 

of hope. concerning the r e l a t i o n s h i p  be tween  e d u c a t i o n  a n d  . 
equality, s t a n d  o u t .  I t  seems. t h a t  many b e l i e v e d  t h a t  e q u a l i t y  

- - - - - - - - 

could -Lw. achicvea i f  equal arnounts of money were spent o n  aT1 - - - - 
students.  As Porter (1979) p o i n t s  o u t ,  most p e o p l e  t h o u g h t  

that  i f  e x p e n d i t u r e s  were equalized t h e n  " t h e  a v e r a g e  l e v e l  

al s k i l l s  among s c h o o l s  would become e q u a l ,  mt is v a r i a t i o n s  

betwoon  schools would disappear" ( p .  2$3).- I t  a l so  ap$krs  

' f o  be t h e  case, dur!ng t h i g  p e r i o d  of h o p e  a n d  e x p a n s i o f i ,  t h a t  

>p&ple  w e r e  convitced t h a t  

t h e  more iesources t h e  h i g h e r  q u a l i t i  s d h o o l i n g  t h a t  
c o u l d  be expected, Such t h i n g s  as smaller classes, 

I bet tee-educated teacllers, 3etter schooT IibrarIes 
and equipment, better s c h o o l  p h y s i c a l  p l a n t  and  so 
on were all thozght  to be central t o  p r o d u c i n g  b e t -  
ter-sdwated children {Portoe, 1979, p. 233). 

- - 

The e r a  of u n c e r t a i n t y ,  which f o l l o w e d  t h e  age of h o p e ,  wag 

to see a1 f aspects of  t h i s  c o n v e n t i o n a l  wisdom q u e s t i o n q d .  

- The  pubHcation of the BQUB L 1  t v  of Educational O ~ ~ o r t u n i t ~  

mm, conducted by Coleman et  al, in 1966, m i g h t  b e  said to  

k t h e  beginning of an age o f  u n c a r t a i n t y .  1n s h o r t ,  
- 

Coftman's survey" "denied t h e  efficacy o f  ' s c h o o X i n $  as a 
/ 

powerful equalize7 f n American society" (Nadaus ,  Airasian a n d  

Cellaghan. 1480. g. 28) .  Purther. i t  c a l l e d  i n t o  t h e  
C1 

coawnrioaal  wisdom about t h e  re1atioasbip between resources p. 

. , 

MB achievement ( w a s u ~ d  by s tandard imd tests). Coleman's 

0 



(1966) r e p o i - t  n o t e d  t h a t  

schools b r i n g  l i t t l e  i n f l u e n c e  t o  b e a r  o n  a* c h i l d ' s  
a c h i e v e m e n t  t h a t  is indepepe&a$ of h i s  hekgmtmck 
a n d  g e n e r a l  social c o n t e x t . ;  ... t h i s  b e p l a c k  o f  a n  
i n d e p e n d e n t  ef feet . means t h a t  the i n e q u a l i t i e s  
imposed  on c h i l d r e n  b y  t h e j r  home, ne ighbourhood  a n d  
pGer . e n v i r o n m e n t  are carr ied a l o n g  t o  become t h e  
i n e q u A l i t i @ s  w i t h  which  t h e y  con ' f ron t  a d u l t  l i f e  a t  
t h e  e n d  of s c h o o l .  E q u a l i t y  of ' e d u c a t i o n a l  
o p p q r t u n i t y  mus t  imp ly  a s t r o n g  e f f e c t  f o r  s c h o o l s  
t h a t  is i n d e p e n d e n t  of t h e  c h i l d ' s  i m m e d i a t e  social  
e n v i r o n m e n t ,  a n d  t h a t  s t r o n g  i n d e p e n d e n t  e f f e c t  'is 
n o t  p r e s e n t  i n  American s c h o o l s  ( p .  325). 

Al though  a wave o f  - c o n t r o v e r s y  su r rounded .  t h e  release o f  

t h e  Coleman s u r v e y ,  and a r g u m e n t s  went back and  f o r t h  a b o u t  

p e r c e i v e d  f Iaws i n  t h e ,  me thodo logy ,  a n a l y s i s  and, f i n a i n g s ,  i t  -- - 

would appear t h a t  t h e  pub l i c  h e a r d  o n l y  t h a t  s t u d e n t s  l e a v e  

s c h o o l s  as "unequa l "  as . t h e y  e n t e r  t hem,  a n d  t h a t  m o s t  o f  t h e  
- 2  

" s t u f f "  of e d u c a t i o n  t h a t  c a n  be  bought  makes l i t t l e  d i f f e r e n c e  

to  a c h i e v e m e h t . .  + 

- - 
If the"  ~ o l e r n a n ' .  s t u d y ,  a n d  p a r t i c u l a r l y  t h e  e l e m e n t s -  o f -  - 

C, l i t  t h a t  f i l t e r e d  , o u t  i n t o  t h e  p u b l i c  r e a l m ,  c a u s e d  g r a c k s  t o  
- ,  4 

a p p e a r  i n  t h e  c o n v e ~ t i o n a l  wisdom g e n e r a t e d  i n  a n  age of h o p e ,  

t h e n  t h e  s t u d y  of J e n c k s  e t  a l .  (1972) may have  c a ~ s e d ~ t h i s  

c o n v e n t i o n a l  wisdom t o  c r u m b l e  and  b r e a k  down e n t i r e l y .  

I n e a u a l i t v  : A R e a s s e s s m e n t  Of The E f f e c t  O f  F m i l v  And 

S c h o o l i n n  I n  Ameri.~a, by J e n c k s  . e t  a l . ,  c a n  be  v iewed as  a key 
.! 

t s t u d y ,  h a r Q n g  t h e  b e g i n n i n g  o f  an" era of d i s i l l u s i o n m e r i t .  -- 

A c c o r d i n g  l o  !dab&, ALras ian  and K e l l a q h a n  (1980) t h e  J e n c k s  

, 
s t u d y  . tested, a n d  found  e r r o n e o u s ,  t h r e e  " l o n g - s t a n d i n g  

I 

5 

T h e  firs* assumption was t h a t  eliminating- pover ty  



w a s F p r i m a r i l y  a problem of h e s p i n e  chkldren-born--i*&o-- - -  
F -- - 

p o v e r t y  rise o u t  of i t ;  once  f a m i l i e s  escaped from 
p o v e r t y ,  " t h e y  would n o t  regress back i n t o  it. The 
second  assumpt iun  w a s  t h a t  t h e  p r i n c i p a I  reas= F 

c h i l d r e n  camot e s c a p e  t h e  sha -ck les  of p o v e r t y  
becauge t h e y  lack b a s i c  - c o g n i t i v e  s k i l l s  s u c h  
r e a d i n g ,  w r i t i n g  and - c a l c u l a t i n g .  The f i n a l  
a s sumpt ion  w a s  t h a t  e d u c a t i o n  w a s  t h e  b e s t  avenue  

. f o r  overcoming p o v e r t y  (Madaus, A i r a s i a n  and 
K e l l a g h a n ,  1980, p. 43) .  

BQUBLITY OF CONDITION VS, EQUALITY OF OPPORTUNITY 
- -  

T h i s  s e c t i o n  e x p l o r e s  t h e  t h e s i s  t h a t  u s i n g  h i n ' d s i g h t ,  

informed by t e  o f  Coleman (19661,  J e n c k s  ( 1 9 7 2 ) ,  P o r t e r  - 
(13745 and o t h e r s ,  i t  may have  been more appropriate , t o  have  

f 

c a l l e d  t h e  "era of  hope ,"  t h e  "era o f  f a l s e  hope." And t o  

condemn sci-1001s f o r  n o t  h a v i n g  a a t a i n e d  what t h e y  may n e v e r  

have b6en a b l e  t o  a t t a i o  i n  t h e  f i r s t  p l a c e ,  may be a f a l s e  

condemnation.  I t  may be , as  Claydon (1976)  n o t e s ,  t h a t  d u r i n g  

t h e  age of  hope ,  s c h o o l s  w e r e ,  i n  e f f e c t ,  g i v e n  t h e  t a s k  o f  
+ -- --- 

remaking s o c i e t y ,  a j o b  which t h e y  seemed w i l l i n g  t o  promise  

t o  be  a b l e  t o  a c h i e v e .  % 

I t  m i y  have been t h a t  many o f  t h e  hopes  socie ty  and edu- 

. -  ciators p inned  on s c h o o l s  ref ectea a d e s i r e  t o  a c h i e v e  e q u a l i t y  

o f  c o n d i t i o n  r a t - h e r  t h a n  e q u a l i t y  o f  o p p o r t u n i t y .  E q ~ e i i t y  - 

of c o n d i t i o n  . i m p l i e s  t h a t  w h a t e v e r  is v a l u e d  i n  
4 

s o c t e t y - - m a t e r i a l  g o o d s ,  h e a l t h  , , p e r s o n a l  development ,  
i 

e t c e t e r a - - 9 h o u l d  be d i s t  i b u t e d  t o  a l l  members of t h e  s o c i e t y  
Q 

3 in g m i l a r  gmounts,  r e g a r d l e s s  of social  p o s i t i o n .  E q u a l i t y  

of o p p o r t u n i t y  i m p l i e s  - t h a t ,  g i v e n  a s o c i e t y  i n  * which 
b * 

s t r u c t u r e d  i n e q u a l i t y  e x i s t s ,  all s h o u l d  have  access t o  t h i s  
-. 

u p e q u a l  s t r u c t u r e  and i t s  unequa l  r e w a r d s ,  r e g a r d l e s s  o f  c lass ,  



- 
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sex, parental resourcfjs, religious or minority - group --- --- 

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

'In response to Jencks' findings that public education has 

done little to co rect inequalities in social class structures f 
or income levels, Porter (1979) argues that these are equality 

of condition issues and that schools alone should not have been 

expected to correct such inequalities. - - - - - A - 

Similarly, Pprter (197 concl,udes that schooling cannot 3 
correct the vast differences in ' levels between the 

various groups in society. These ruhich have grown, 

in some measure, out of structures which controlled 

entrance to trades and *professions are going to be 

corrected in the schools. As Porter (1979) n h tes, "no amount 
of educational reform can overcome these entrenched privileges" 

( p .  253). 
t 

Thus, while ,educational policy-makefs may be concerned 
r % 

3itb . finding better ways to achieve greater equality. of 

opportunity in education, 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. 

This chapter has pointed out that the hopes and 

perceptions of individuals and of society with regard to how, 
5 

- br to what degree, education can achieve equality stem from 
4 

a number of different aefinitions of eqeality of educational 
\ 

. opportunity.' Hence the first section of this chapter outlined 
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a - .  
three broad 2.def ini tions or t h e  termand -- - 

examined i i s u e s  and :problems in policies (? 
\ 

these definitions into prescriptions for practice.  he second 
\ 1 

. \ section examined areas of conflict which-have been .seen to 
\ 

. exist historically ' between the values, equality and diversity. 
\ 

Five basic systems of wealth distribution were outlined in 'the. 

third section. Educational finance theories have been' 

trrrdi'ti~nall~ 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. \ 
\ 

PossibJe inequities produced by each financial distribution \ 

system, if employed in* pure form, are n~oted. It was pointed 

out that full central government f u n d 6  th( system employed 

in British Columbia since 1983, may provide the greatest 

measure of equality in terms of service provi'sion, but has also 

led to greater central governme?t control of school district 

decision-making. ~ d m e  of. the problems and issues connected 
L . 

- with increased central control are explored in .detail in 

chapter five. The fourth section oi this chapter noted . 
possible relationships between the findings of educational 

researcL, which filtered out into the public domain, and 

changes in public perceptions with regard to the role of 

education in the pursuit of equality. Guided by ~enckz (1972) 

and Porter (19791, the fourth section of this chapter explained 

the basic di~tinctio~ between equality ofo opportunity and 

equality of condition. It 'suggested that, while educational 

policy-makers should properly be' concerned with equality of 



- pp -- - -- - - - -- 

educational opportupity, zducational policies, reforms and p- - 

systems alone will do i t  to alter inequa- l i -cfes-pH- 

condition or structure of society. If k t  is a major goal of 

Canadians to attempt to alter the basic structure of society, 

then the initiatives to accomplish such goals should come from 

society' as a whole, and all government departments (including 

those concerned with education) 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. Additionally, this section draws upon the 
- -  

t 

literature on 'school finance and school effectiveness to 

explore linkages between the concept of equality of oppcrtunity 

and (1) efficiency and ( 2 )  diversity, or local control.. 

As was pointed out earlier, education finance theories 

have traditianally een li ed to the piirsuit of equality of h ? 

opportunity because of the eilduring assumption that the most 
i 

important aspects of schooling could be purchased and that more 
4 

resources would produce more achievement. Frequently, quanti- 

tative research which focused on school resources 

.trepted all resources as p a r a 6  moreover, it 
reflected the assumption that resource configurations 
-could be manipulated ' and "packagedff by off ictals 
(Murnane, 1981, p. 31). 



* - - - - -- - - - - 
- - --- 

These  assumpt ions  are q u e ~ t i o n a b l ~ e  b e c a u s e ,  as ~ u r n a n e  
-- - 

(1981) p o i n t s  o u t ,  " t h e r e  is no unequivocal  c o n c e n s u s  r e g a r d i n g  

t h e  role o f  aoy s c h o o l  r e s o u r c e  i n  c o n t r i b u t i n g  t o  s t u d e n t  , 

achievement"  ( p .  2 1 ) .  Coleman (1985)  n o t e s  t h a t  d i s t r i c t - l e v e l  
0 

s t u d i e s  t h a t  f o c u s  on r e s o u r c e s  as p r e d i c t o r s  o f  achievement  

g e n e r a l l y  found b e a k  . o r  u n r e l i a b l e  ' e f f e c t s  ( p .  1 4 ) .   idwe well 

and Kasarda  (1975)  i n  a s t u d y  of d c h o o l  d i s t r i c t  o r g a n i z a t i o n  - 

and s t u d e n t  ach ievement ,  conc luded  t h a t  -, 

t f i s c a l  reso r z e s  haci s i g n i f i c a n t  t o t a l  e f f e c t s  on 
o u t p u t  ( b o t h  r e a d i n g  ar;d ma themat ics  a c h i e v e m e n t ) ,  
even  though t h e i r  d i r e c t  c f  f e c t s  w e r e  v e r y  s m a l l  ( p .  
69) .  

B idwel l  and Kasarda (19751, however,  a r g u e  t h a t  

t h i s  c o n c l u s i o n  reflects a f a i l u r e  t o  examine depend- 
e n c i e s  among e n v i r o n m e n t a l  and  o r g a n i z a t i o n a l  
p r o p e r t i e s  o f  school d i s t r i c t s  and t h e  consequences  
f o r  s t u d e n t  achievement  o f  t h e s e  d e p e n d e n c i e s  ( p .  
69. ) 

t - 

Coleman (1985) found a " c o n s i s t e n t l - y  s t r o n g  r e l a t i o n s h i p  

between r e l a t i v e l y  h i g h  achievement  and r e l a t i v e l y  l o w  c o s t s  

' i n  s c h a o l  d i s t r i c t s  i n  B r i t . i s h  Columbia" between 1981 and 1984 ' 
\ 

( p .  13).  Coleman a r g u e s  t h a t  t h e  c o n c e p t  o f  d i s t r i c t  e t h o s  
I 

or climate "may be  a s u f f i c i e n t l y  p o w e r f u l  f o r c e  ' to  a c c o u n t  
* 

f o r  ( t h i s )  unexpec ted  and s t r o n g  n e g a t i v e  r e l a $ i o n s h i p l '  Cp. s *  

B 
34). Coleman d e f i n e s  "d is t r ic t  e t h o s "  as a d i s t r i c t ' s  c h a r a c t -  

er is t ic  c o n f i g u r a t i o n  o f  norms and  p r a c t i c e s .  

T h i s  a p p r o a c h ,  which .  emphas izes  t h e  i m p o r t a n c e  of 

examining  p r o c e s s  e l e m e n t s ,  fits- w i t h  what Mumane (1981)  
* 

r e f e r s  t o  as " t h e  new r e s e a r c h  agenda" on s c h o o l  e f f e c t i v e n e s s ,  

a n  agenda which 



-- - - - - - - -- - - 

f o c u s e s  o n  t h e  r e s p o n s e s  -of human r e s o u r c e s  t o  - - - - 

i n c e n t i v e s  p r o v i d e d  by i n s t i t u t i o n a l  r u l e s  and  t o  
t h e  p o p p o r t u n i t i e s  a n d  e o n s t r a i n % s  p~ovI-EleL-by- 
s e c o n d a r y  r e s o u r c e s  ( p .  3 1 ) .  

S e c o n d a r y  r e s o u r c e s ,  which  i n c l u d e  p h y s i c a l  f a c i l i t i e s ,  c lass  

s i ze ,  c u r r i c u l a  a n d  i n s t r u c t i o n a l  s t rategies c a n  be  s e e n ,  

a c c o r d i n g  t o  Murnane ( 1 9 8 1 ) ,  as  " r e s o u r c e s  t h a t  a f fec t  s t u d e n t  

l e a r n i n g  t h r o u g h  t h e i r  i n f l u e n c e  o n  t h e  behabviour o f  t e a c h e r s  

a n d  s t u d e n t s "  

The s t u d i e s  examined  a b o v e ,  which u t i l i z e  or  stress t h e  

i m p o r t a n c e  o f  p r o c e s s  a p p r o a c h e s ,  s u g g e s t  t h a t  t h e  b e h a v i o u r  

of key  actors a t  t h e  s c h o o l  l e v e l  ( p r i n c i p a l s ,  teachers and  

s t u d e n t s )  and  a* t h e  d i s t r i c t  l e v e l  ( d i s t r i c t  a d m i n i s t r a t o r s ,  

p r i n c i p a l s ,  t e a c h e r s  a n d  s t u d e n t s )  is s e n s i t i v e  t o  t h e  

i n s t i t u t i o n a l  . - r u l e s ,  norms a n d  p r a c t i c e s  which combine t o  

create a c h a r a c t e r i s t i c  " e t h o s "  o r  climate which  c a n  promote  

o r  i n h i b i t  a c h i e v e m e n t  and  other o u t p u t s  i n  a sciiool oy 

s c h o o l  d i s t r i c t .  

I t  may be  p o s s i b l e  t o  e x t e n d  t h e s e  a r g u m e n t s ,  b y  a n a l o g y , .  

t o  t h e  l e v e l  o f  t h e  c e n t r a l  gove rnmen t ,  t h e  p r o v i n c e  or t h e  

s ta te .  A s  Cohen (1983) asserts,  

, a m u l t i l e v e l  p e r s p e c t i v e  on  s c h o o l i n g  ... f a c i l i t a t e s  
a r e c o g n i t i o n  t h a t  d e c i s i o n s  made a t  h i g h e r  l e v e l s  
of t h e '  s y s t e m  i n f l u e n c e  t h e  u s e  a n d  e f f e c t i v e n e s s  
of a b i l i t y  p r a c t i c e s  a t  lower l e v e l s .  Examining 

-- 

e f f e c t i v e  p r a c t i c e s  a t  e a c h  l e v e l  is i m p o r t a n t  as 'f 

is e x a m i n i n g  t h e  i n t e r r e l a t i o n s h i p s  among p r a c t i c e s  
3 - 

( p .  24 ) .  i I . , t 

F u r t h e r ,  it is l i k e l y  t h a t  c e n t r a l  g o v e r n m e n t - , p o l i c i e s ,  , - 

b u t  p a r t i c u l a r y  f i n a n q i a l  d i s t r i b u t i o n  p o l i c i e s , ,  h a v e  a major 

i m p a c t  o n  t h e  e d u c a t i o n a l  e n v i r o n m e n t  i n  a p r o v i n c e  or a *  s t a t e ,  



- - p-p-p 

since financial distribution 'policies, designed to -achieve--- - - 

measures of equality, can have a profound ef fecL + on&henaturs 

of power-sharing arrangements between local and central 

authorities; the abilit2e~ of school districts to operate 

efficiently, and to adapt and to change in accordance with 
P 

local needs .and pwferences; 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 these policies provide 

incent,ives and controls which influence the behavior of key 
. .  

actors at the various levels down through the school system 

hierarchy. 

Drawing upon school finance research and school 

effectiveness research, the remainder of this section explores 
-. 

linkages between the concept of- equality of opportunity and 

(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-sustaining values, rather than competing values in 
C 

the design and organizatith of school systems. 
- - c  

The linkages between the concept, equality of opportunity, 

and efficiency c'an be mode with guidance from effective schools 
- - 

research. -In' chapter four the case is made that maximum 
* 

efficiency exists in an organization when necessary inputs are 

combined using least-cost production methods to achieve maximum 

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

l i k e  a,.. school district, achieves its goals; or, put another 
- 

* , 



t h e  d e g  I&- e of 

c r u c i a l  factor i n  d e t e r m 4 n i n g  its l e v e l  of e f f i c i e n c y .  
- - - --- - 

E q u a l i t y  "bf o p p o r t u n i t y  and  e f f i c i e n c y  c a n  be  r e g a r d e d  

as m u t u a l l y - r e i n f o r c i n g  e d u c a t i o n a l  p o l i c y  goals i n  t h e  s e n s e  
f 

t h a t  i n c r e a s e d  l e v e l s  of e q u a l i t y  o f  o p p o r t u n i t y  w i l l  r e s u l t  

i n  a p r o v i n c e ,  s t a t e  or  d i s t r i c t  from s u c c e s s f u l  e f f o r t s  t o  

improve.  t h e  , e f f i c i e n c y  of a l l  s c h o o l s ,  b u t  e s p e c i a l l y  t h o s e  

w i t h  p o o r  a n d  -mediocre t r a c k  records i n  terms o f  s t u d e n t  

ou t comes .  I t  mus t  b e  n o t e d  h e r e  t h a t  t h e  c o n c e p t  o f  

e f f i c i e n q y ,  as . i t  was d e f i n e d  i n  t h e  i n t r o d u c t i o n  t o  t h i s  

p a p e r ,  i n c l u d e s  b o t h .  c o s t  a n d  p e n e f i t  c r i te r ia .  T h e r e f o r e ,  

jn t h e  case of ' a  s c h o o l  or  ' s c h o o l  d i s t r i c t ,  c h a n g e s  i n  p rograms  

a n d / o r  p r a c t i k e s  wh ich  ho n o t  r e q u i r e  a d d i t i o n a l  e x p e n d i t i u r e s ,  

b u t  wh ich  improve  s t u d e n t  . o u t c c h e s ,  c a n  b r i n g  a b o u t  
0 

improvements  i n  l e v e , l s  ' of e q u a l i t y  ' and  e f f i c i e n c y  . 
-- 

s i m u l t a n e o u s l y .  
* 

E f f e c t i v e  s c h o o l s  r e s e a r c h ,  w i t h -  i t s  e m p h a s i s  on p r o c e s s  
S 8 

e l e m e n t s ,  h a s  shown t h a t  t h e  way s c h o o l s  u s e  r e s o u r c e s  c a n  be a 

as i m p o r t - a n t ,  if. n o t  more i m p o r t a n t ;  t h a n  t h e  a c t u a l -  q u a n t i t y  

o f  t h e s e  r e s o u r c e s .  T h u s ,  i f  c e n t r a l  goyernment  p o l i c y  

i n i t i a t i v e s  p r o v i d k  i n c e n t i v e s  t o  s c h o o l  d i s t r ic t s  which  Lause  

them t o  e n c o u r a g e  g e n u i n e  i n n o v a t i o n  i n  s c h o o l s  t h r o u g h  t h e  . 

a d o p t i o n  of strategies from e f f e c t i v e  s c h o o l s  r e s e a r c h ,  t h e n  
- 

any g r 3 a t e r  degrees of - e f f e c t i v e n e s s  i n  terms of a c h i e v e m e n t  

o r  g o z l  . a t ; a inmen t  w i l l  a lso r e p r e s e n t  i n c r e a s e d  e f f i c i e n c y ,  

p r o v i d i n g  t h a t  t h e  d i s t r i c t ' s  l e v e l  o f  * r e s o u r c e s  remains 

c o n s t a n t ,  or  even  i f  i t  is r e d u c e d .  However, as McDonnell 



. - -- 

(1983) warns ,  most d i s t r i c t s  c a n n o t  a f T o r d - i n i t i o n  s i m p l y -  - 

f o r  its own s a k e .  The i n n o v a t i o n s  she r e c o m r n e n d s ~ t h ~ s e ~  - e 

w h i c h  (1) b u i l d  on  t h e  e f f e c t i v e  s c h o o l s  r e s e a r c h ,  and (2 )  are 

low i n  c o s t .  

- Thus ,  i n  t i m e s  o f  f i s c a l  r e t r e n c h m e n t ,  work c a n  b e g i n  on 

making s c h o o l s  more e f f e c t i v e  w i t h o u t  i n c r e a s i n g  r e s o u r c e  al-  

e .- l o c a t i o n s  t o  d i s t r i c t s  or  s c h o o l s .  McDonnell ( 1 9 8 3 )  n o t e s  t h a t  
-- 

some of t h e  key facttirs which have been a s s o c i a t e d  w i t h  a 

e f f e c t i v e  s c h 0 0 1 j  i n c l u d e :  

The l e a d e r s h i p  role  o f  t h e  p r i n c i p a l ,  p a r t i c u l a r l y  
i n  i n s t r u c t i o n a l  matters; agreement  among t h e  
p r i n c i p a l ,  t e a c h e r s  and  p a r e n t s  a b o u t  t h e  s c h o o l s '  
i n s t r u c t i o n a l  g o a l s ;  a school .  climate t h a t  is 
conducive  t o  l e a r n i n g ;  h i g h  t e a c h e r  e x p e c t a t i o n s  t h a t  - 
s t u d e n t s  can  p e r f o r m  r e g a r d l e s s  o f  t h e i r  backgrounds ;  
and  a sys tem for  a s s e s s i n g  s t u d e n t  pe r fo rmance  t i e d  
t o  i n s t r u c t i o n a l  o b j e c t i v e s .  O t h e r ,  r e l a t e d  
c h a r a o t e r i s t i c s  i n c l u d e :  a s t r o n g  s e n s e  o f  toeacher  
e f f i c a c y ;  ongo ing  i n - s e r v i c e  t r a i n i n g  f o r  t e a c h e r s ;  
a b a l a n c e  between.  s t r o n g  p r i n c i p a l  l e a d e r s h i p  and 
t e a c h e r  autonomy; and h k g h - 3 e v e l s  o f  parent-tea char^ , 

- -- 

and t e a c h e r - p r i n c i p a l  c o n t a c t  ( p .  75). 

C l e a r l y ,  a t t e n t i o n  c o u l d  be p a i d  t o  many o f  t h e s e  f a c t o r s  

. w i t h o u t  a d d i t i o n a l  f u n d i n g .  

The l i n k a g e s  between t h e  c o n c e p t ,  e q u a l i t y  of o p p o r t u n i t y ,  

% and d i v e r s i t y  can  a l s o  be made w i t h  g u i d a m e  from t h e  e f f e c t i v e  

s c h o o l s  r e s e a r c h .  A s  w a s  p o i n t e d  o u t  earlier,  e q u a l i t y  

a d v o c a t e s  have l o n g  a r g u e d  t h a t  i n c r e a s e d  c e n t r a l i z g t i o n '  o f  

a u t h o r i t y  i n  terms of f i n a n c i a l  and  o t h e r  . r e g u l a t g r y  
1. 

policy-making would r e s u l t  i n  i n c r e a s e d  l e v e l s  o f  e q u a l i t y .  

L o c a l  c o n t r o l ,  * it  was - f r e q u e n t l y  a r g u e d ,  w a s  r e s p o n s i b l e  for  

t h e  c r e a t i o n  o f  i n e q u i t i e s  among d i s t r i c t s  i n  terms o f  s e r v i c e  
8 < 

p r o v i s i o n  w h i c h , '  i n  t u r n ,  was t h o u g h t  t o  be r e s p o n s i b l e  f o r  



d i f f e r e n t i a l "  l e v e l s  of  e f f e c t i v e n e s s  a m ~ f i g ~ d i s t r i c t s .  However, 
-- - - - -- 

t h e  e f f e c t i v e n e s s - r e s e a r c h  p r e s e n t s  q u i t e  a d i f f e r e n t  case w i t h  

r egapd  t o  e q u a l i t y  and d i v e r s i t y  g o a l s .  I f  t h e  knowledge which 

h a s  e v o l v e d  from e f f e c t i v e n e s s  r e s e a r c h  is a p p l k e d  i n  p r a c t i c e ,  

s i g n i f i c a n g  l e v e l s  o f  autonomy a t  a l l  l e v e l s  th roughou t  t h e  

s c h o o l  s y s t e m  o r g a n i z a t i o n a l  h i e r a r c h y  w i l l  need t o  e x i s t .  The 

case h a s  been made many t i m e s  t h a t  t h e  p r e s e n c e  o f  e n l i g h t e n e d  
I - 

l e a d e r s h i p  is e x t r e m e l y  i m p o r t a n t  a t  t h e  s c h o o l  and d i s t r i c t  

l e v e l s  f o r  t h e  implementa t ion  o f  i n n o v a t i o n s .  I t  c o u l d  a l s o  

be  a r g u e d  t h a t  l e a d e r s h i p ,  a t  least  i n  t h e  form o f  p o l i c y  

i n i t i a t i v e s ,  is i m p o r t a n t  a t  t h e  p r o v i n c i a l  o r  s t a t e  l e v e l .  

However, at t h e  d i s t r i c t  and s c h o o l  l e v e l s ,  McDonnell (1983) 

h o l d s  t h a t  

a b a l a n c e  needs  t o  be s t r u c k  between t h e  a u t h o r i t y  
o f  c e n t r a l  o f f i c e  a d m i n i s t r a t o r s  and  t h e  autonomy 
o f  s c h o o l - s i t e  s t a f f .  With in  t h e  l i m i t s  imposed by a 

d i s t r i e t w i d e  o b j e c t i v e s  a i d  r e s o u r c e  c o n s t r a i n t s ,  
- 

t e a c h e r s  and  p r i n c i p a l s  need  t o  be free t o  decide 
which i n s t r u c t i o n a l  a p p ~ o a c h e s  make t h e  most sense 
i n  t h e i r  s c h ~ o l a  ( p .  77). 

S i m i l a r l y ,  David (1983) stresses t h e  impor tance  o f  
Q 

d e v e l o p i n g  o r g a n i z a t i o n a l  s t r u c t u r e s  w h i c h  encourage  - 
s c h o o l - k ~ a s e d  management a p p r o a c h e s .  She a r g u e s  t h a t  

t h e  a d v a n t a g e  o f  schoo l -based  p o l i c i e s  is t h a t  t h e y  
a l l o w  s c h o o l  s t a f f  t o  d e c i d e  f o r  t h e m s e l v e s  which 
s t r u c t u r e  is most a p p r o p r i a t e  f o r  t h e i r ' c i r c u m s t a n c e s ~  
( p .  124). 

- 

Thus ,  t h e  a d o p t i o n  o f  a p p r o p r a t e  i n n o v a t i o n s  a t  a l l  l e v e l s  
-- 

t h r o u g h o u t  t h e  s c h o o l  s y s t e m  h i e r a r c h y  seems t o  depend upon 

s t r i k i n g  a b a l a n c e  between l e a d e r s h i p  and autonomy. I f  + t h i s  

c o n c l u s i o n  h o l d s  t r u e  a t  t h e  p r o v i n c i a l  l e v e l ,  t h e n  i t  would 

be t h e  r e s p o n s i b i l i t y  of p r o v i n c i a l  p'oJicy-makers t o  d e v e l o p  



p o l i c i e s  which prov ide  i n c e n t i v e s  t h a t  e n c o u r a g ~ - t h ~ ~ c t o p r ~ ~ o n - - - - - - ~ ~  

of i n n o v a t i o n s  a r i s i n g  from t h e  effect iv;?ne?s r e s e a r c h ,  but ,- 

a t  t h e  same t i m e ,  which a l l o w  l o c a l  d i s t r i c t s  t h e  autonomy they  

r e q u i r e  to d e c i d e  f o r  themse lves  which approaches and p r a c t i c e s  

a r e  t h e  most appropr ia te  f o r  t h e i r  p a r t i c u l a r  c i rcumstances .  



Alice recoiled in terror until the King stepped over - -- 
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 Gibbons, 
"Alice In Numberland: A Diversion" 
Educational Evaluation And Policv 
Analvsis, Vol. 1, No. 3, May-June, 

Efficiency has been, and will continue to be, an important 
.'I 

value in the design and operation of school systems because 
-_-- - - '4 

in every Jurisdiction there is always - a  finite quantity of 

'scarce realkesources 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. The conventional wisdom - 

about l~cal government which lent justification to waves of 

school district amalgamations in most jurisdicti.ons on this 
'1 --, 

a continent, held thatathe creation of larger units 
" 

would usher in a new era of efficiency and equity, 
1% the public services through their advantages of 

size, economies of scale and greater 
4~ (Boyd, 1980, p. 53). 

-3 
yet% after a detailed analysis of the most influential economy 

'cl 

of &ale studies of school district. operations in the U.S., 

& r  (19771 concluded that the conventional wisdom that "bigger 
-, 

is better and cheaper" may have been "considerably more 

--eenventi'onal than wise" (p. 76). 

British Columbia has not been an exception to the rule. 



I - C  (i 

concerned about rapidly rising expendi- on Leducatian, 
. - 

appointed. the Sager Commission to investigzxte school district - 
size and operating costs as an aspect of a restraint program. 

- 
Although this co ission was' dissolved before reporting, it 

is apparent that 2 e  ~i i . .  ~overnient , like so many others i n  

Nort G e r i c a ,  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 concl'usions, of Boyd (1980) and -- - 

Sher (1977) and the appointment of the Sager Commission by thc 

Government of British Cplumbia that this chapter will examine 

@ 7 
l the economy of scale issue which has so frequently been used 

by proponents of school district amalgamations as .the 

cornerstone of their arguments for the economic advantages of' 
- - - -- -- -- - -- 

large schools and districts. First, the origin and details 

of the concept of economy of scale will be explained. Second, 

the economy of scale issue will be examined in a theoretical 

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

sgx major problems connected with much of the research complet- 
\ f 

ed on economies of scale in school systems in Canada and the 

United States will be discussed in detail. The discussion o 
- 

-~eceion which concludes this chapter looks briefly at the 
+ - 

&tion of applying a process approach, derived from qualitative 

research methodologies, to the interactions and behaviours of 

provincial and local authorities with regard to financial 

distribution policies .and the value, efficiency. Additionally, 



a - -- - - 

t h i s  s e c t i o n  e x p l o r e  t h e  t h e s x s  t h a t  s c h o o l  zistricts- wi-11 - - - 
Y +  

t e n d  t o  p u r s u e  e f f i c k ~ n c y  goals  t o  t h e  e x ~ - t h a U d x s x & L  . 
and e x t e r n a l  s t r u c t u r e s  p r o v i d e  t h e  i n c e n t i v e s .  a n d  c o n t r o l s  

w h i c h  allow and  e n c o u r a g e  them t o  do  s o .  
L 

ORIGINS OF THE CONCEPT OF E O N O W  OF SCALE 

b 

E c o n o m i s t s ,  p a r t i c u l a r l y  t h o s e  w o r k i n g  i n  t h e  i n d u s t r i a l  

s e c t o r  o f  t%e economy, h a v e  l o n g  c o n t e m p l a t e d  t h e  c o n c e p t  o f  
t 

economy o f  scale.  Ec6nomi'es of scale assume c o n s i s t e n t  p r d d u c t  
a". 

" i I 

. q u a l i t y  a n d  kxiSe-'pihen t h e  cost o f  a u n i t  o f  p r o d u c t i o K P  

d e c r e a s e s  as t h e  number o f  u n i t s  p r o d u c e d  i n c r e a s e s .  

Disecononi ies  o f C s c a l e  e x i s t  when u n i t  costs  i n c r e a s e  as t h e  

number o f  u n i t s  w o d u c e d  o n c e  a g a i n  a s suming  t h a t  

t h e  q u a l i t y  o f  - t h e  goo'ds c o n s t a n t .  A s  Eckaus  

(1972)  n o t e s ,  some i n d u s t r i e s  t y E i c a l l y  l i n k e d  - t o o t h e n o - t i o n  

o f  economy o f  sca le  i n c l u d e  r a i l r o a d s ,  e l e c t r i c i t y  g e n e r a t i o n ,  

n a t u r a l  gas t r a n s m i s s i o n ,  a s  w e l l  as  c e m e n t ,  s teel  and'&eefi ical  

p r o d u c t i o n .  Eckaus  ( 1 9 7 2 )  p o i n t s  o u t ,  by way o f  e x a m p l e ,  t h a t  

t w o  e l e c t r i c  compan ie s  i n  t h e  same r e g i o n ,  e a c h  w i  t 
i ts own t r a n s m i s s i o n  l i n e s  g o i n g  t o  n e x t - d o o r  n e i g h -  
b o u r s  , w i l l  h a v e  h i g h e r  " d e l i v e r y  costs" t h a n  
o n e  company ( p .  4 7 1 ) .  

Q 
- 

The p o i n t  h e r e ,  i n  t h e o r y  a t  l e a s t , . i s  t h a t  t h e  g r e a t e r  t h e  

number o f  consumers  o f  e l e c t r i c i t y  making  u s e  o f  a s i n g l e  set 
- e 

o f  t r a n s m i s s i o n  l i n e s ,  t h e  lower t h e  cost  of t h e  p r o d u c t  t o  
> 

- 

each consumer .  

ECONOMY OF SCALE STUDIES IN EDUCATION 



& - .  
~conomi&s, working in t h e T ~ f i e - l d - - - o f - ~ d u ~ k t ~ ~ ~ h a v e ~  

attempted to apply the prineiplss of economy of scale to 
- 3 - 

operations in schools and school districts. In educ~tion, 
& * ,  

economy of scale exists when costs per pupil decline, as the 

number of students in a school or school district iicreaees; 

diseconomy of scale exists when costs per pupil increase as 

the number of students in a &chool or school district 
-- - - tp - - - 

increases. 

* 
P. 5 Three major questions have been asked by educational 

economists in theiy 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" 

is generally taken to mean the size which maximizes benefits 

to students and minimizes costs). It is the latter ques&n 
- - -  -- 

which provides the focus for this study. 

Shapiro (1971) outlines with clarity and simplicity, 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 ~riori, a case for the existence of a cost-minimiz- 
ing school district size can readily be developed a 

from basic elements in micro-economic theory, simply 
by consi%ering the school district as analogous to 
the firm (p. 76). 

- 
- - - 

According to the analogies drawn by Shapiro, a school district 

produces an output--e.ducated 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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=theory at least because specialis€ 3 each-ranar- expensive 
h 

equipment serve fewer children than would be the case in l-er 
% E 

\ 

school districts. In short, small school districts may have 
0 

higher costs as a result of "the inefficiency of combining 

limited inputs" (Shapiro, 1971, p. 76). But, as school 
+. - 

district size1 . increases, - -"it - is likely that types as well as 
S 

numbers of teacbe,rs may be combined in increasingly efficient 
- - - - - - - - - - - 

ways, up to a point" (Shapiro, 1971, p. 76). Beyond a certain , 

s'ize, however, per pupil costs may once again begin to rise 

"as districts become so large as to require relatively high 

expenditures for administration or for transporting students" 

(Shapiro, 1971, p. 77). Figure 4-1. (below) depicts these- 

- ?  - theoretical cost curves which relate unit costs to school 

district size. The figure illustrates that, in theory, 
'6 

relating school district size to per/pupil costs should yield 

a curve similar to AB,*AC, or AD. On the curve AR school 
r .  

district Q would be a h r g ~  district, relative to all others 

in the system, in which existed major diseconomies of scale. 

The curve AC would indicate that 'once' school districts in a 
i 

given jurisdiction reached the size of school district M, 

further economites of scale, with increased district size, did 

not exist. Thus, on the curve AC, school districts T and R, 

although 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 



--- - -- 

FIGURE 4-1 
' . 

- 
SCHOOL DIS~RICT SlZE AND PER-PUPIL OPERATING COSTS 

- 
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OPERATING 
COSTS 

SCHOOL DISTRICT SlZE 



- -- - 

from economic theory develop& in the- industrial-sector-of the --- 

economy, which underlies much of the research c a u b z t U y -  . # 

economists in the educationalssphere, regarding the principles 

of economies and diseconomies of s c a a n  schoolo systems. 
f - 

The fundamental problem with the application of principles 

deribed from the economCcs of indugtry, to the economics of 

education, rests with the widely divergent levels of complexity 
- -- 

and measureability. in the two domains. On this issue of com- 

plexity, Fox (1981) observes: 

There are inherent.weaknesses in using the production - -  - 

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 diefficuI.ties in accounting 
for technology, managerial skill, and human capital, 
input/output relationships are difficult to 
empirically describe for production of physical 
outputs in private markets. Production functions 
are especially difficult to use for services, such 
as education, because the relationship' between inputs 
and outputs has b-e-en-deftnerd in-conceptu=l t-erms- 
(p. 278). 

No ~ i n ' ~ l e  study of economies of scale in school district 

systems will provide policy-makers with any clear direction. 

And, taken together, neither do the twenty studies examined 
-. 

for this analysis provide much guidance to policy-makers. 

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'la~ocque (1984) note, - 

Each new set of proposals for amalgamation seems to 
have asserted a larger unit as ideal: in the United 
States in the 19301s, 10,000 pppils were seen as the 
ideal unit; in the l$701$f 25,000 was frequently 

t 3. . . 



- - - - - - - - - - 

recommended. I n  B r i t i s h  Columbbia, Cameron (-1945-) - -  - - - 

b e l i e v e d  t h a t  a s y s t e m  employ ing  100 t e a c h e r s  w a s  
ideal ; i n  1970, Rob inson  r e c a m e n d s  --15&QQ w p i l s  
e n r o l l e d  as  t h e  i dea l  u n i t  ( p .  7 3 ) .  

A g e n e r a l , . c b r n r n e n t  c o n c e r n i n g  many of t h e  s t u d i e s  o n .  * - 
' .I.. 

economies  oi lsc$& i n  e d u c a t i o n  is t h a t  t h e y  f o c u s  a g r e a t  deal:' 
3 

o f  a t t e n t i o  on  t h e  bo t tom l i n e ,  which is f r e q u e n t l y  t h e  4 h 

optimum s ize  f o r  s c h o o l  d i s t r i c t s  t h a t  m i n i m i z e s  p e r  s t u d e n t  
,' 

cos ts .  A t  t h e  {ame t i m k ,  many .of t h e s e  s t u d i e s  d F V G t 3 0 n r c T  

l i m i t e d  a t t e n t i o n  t o  t h e  m y r i a d  o f  p o s s i b l e  p rob lems  and  i s s u e s  
3 

c o n n n e c t e d  w i t h  t h e  a p p l i c a t i o n  

s ~ a l e  t o  e d u c a t i o n a l  s e r v i c e s .  

t o  p r e s e n t  a number of p o s s i b l e  
i / 

emerge f rom t h e  t w e n t y  s t u d i e s  

of t h e ' - c o n c e p t  of economy o f  
-- - 

I t  is t h u s  i n t e n t ,  ?ere. 

p rob lems  a n  

u s e d  i n  

e x a m i n a t i o n  o f ' p r o b l e m s  a n d  i s s u e s  c o n n e c t e d  w i t h  t h e  r e s e a r c h ,  * 

it is hoped ,  w i l l  p r o v i d e  p o l i c y - m a k e r s  w i t h  some i n s i g h t s  i n t o  

t h e  c o m p l e x i t y  o f  the  c o n l z h u i x g  s e a r c h  for a n  opt-i-mum;schhoT1- 

d i s t r i c t  s i z e ,  a q u e s t  wh ich  h a s  p r o v e d  as  e l u s i v e  t o  e d u c a t o r s  

as t h e  d i s c o v e r y  o f  t h e  p e r p e t u a l  mo t ion  machine  h a s  been t o  

p h y s i c i s t s .  

d 

PROBLBkIS OF MEASUREXENT, DATA COLLECTION 2HD ANALYSIS 

A m a j o r  i s s u e  c o n c e r n i n g  much o f  t h e  research on economies  

o f  scale i n  s c h o o l  d i s t r i c t  - s y s t e m s  ( n o t  t o  men t ion  r e s e a r c h  

on a p l e t h o r a  of o t h e r  q u e s t i o n s  i n  e d u c a t i o n ,  and  t h e  soc ia l  

s c i e n c e s  g e n e r a l l y )  i ' n c l u d e s  p rob lems  w i t h  measurement ,  

a g r e e m e n t  a b o u t  t h e  d e f i n i t i o n s  o f  terms a n d  d a t a  c o l l e c t i o n  

a n d  a n a l y s i s .  S h e r .  ( 1 9 7 7 )  r e p o r t s  t h a t  
J 
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w i t h  rare e x c e p t i o n s ,  th is  boZi2y-=f -TeSearchis -. - - -- 
m e t h o d o l o g i c a l l y  -unsound,  w i t h  almost e v e r y  e 

t -, "pen tp . c r i t i & i s m  seuere a n d  s i g n i f i c X e n o u ~ h  t o  

li: - make t h e t f i n d i . & g s  e x t r e m e l y  s u s p e c t  ( p .  45).  

F u r t h e r  'to t h i s ,  Fox (1981)  n o t e s '  t h a t  l f e d u c a t i o n a l  output ,  is, 

-- - sed o f  q u a n t i t y  and q u a l i t y  a s p e c t s "  ( p .  2811. .  'The 
9d2, 

?ead&r  is r fnded  tgat "product  q u a l i t y "  is assumedo t o  e x i s t  
3,. 

i n  s t u d i e s  on scale economies i n  t h e  i n d u s t r i a l  s e c t o r .  In  

o t h e r  words ,  i f  F a c t o r y  Y p roduces  P r o d u c t  X a t  an  tncreasTngly  

lower u n i t  c o s t ,  as t h e ' n u m b e r  o f  u n i t s  produced i n c r e a s e s ,  

i t  is assumed t h a t  t h e  -p roduc t  q u a l i t y  d o e s  n o t  change  w i t h  

t h e  - I n c r e a s e d  r a t e  o f  p r o d u c t i o n ;  i f  t h e  c o n c e p t  o f  economy 

o f  scale is ' t o  a p p l y .  The problem, however ,  i n  e d u c a t i o n ,  is 

t h a t  " t h e r e  is no g e n e r a l  agreement  on w h a t  c o n s t i t u t e s  a u n i t  
t - 

o f  e i t h e r  q u a n t i t y  o r  q u a l i t y "  (Fox,  1981 ,  p .  2 8 1 ) .  Those 
* 

1 
w- 

researchers, t h e n ,  who employ a q u a l i t y  v a r i a b l e  i n  t h e i r  

s t u d i e s  of " s c a l e  eeonomie-anct-not a l l  of them-do emp-lo-ueh- 
l 

a  v a r i a b l e ,  must u s e  a s u r r o g a t e  o r  proxy f o r  t h e  measurement 

o f  "p roduc t  q u a l i t y . "  S a b u l a o  and Hickrod (1971)  p o s i t  t h a t  

c o s t - s i z e  s t u d i e s  which a t t e m p t ,  no matter how c rude-  
l y ,  t o  c o n t r o l  for  q u a l i t y  o f  s e r v i c e s  p r o v i d e d  must 
be c o n s i d e r e d  s u p e r i o r  t o  t h o s e  s t u d i e s  t h a t  do n o t  
c o n t r o l  f o r  t h i s  v a r i a b l e  ( p .  1 8 0 ) .  

Some o f  t h e  s u r r o g a t e s  f o r  p r o d u c t  q u a l i t y ,  a l t h o u g h  p e r h a p s  

c r u d e  measures ,  as S a b u l a o  and Hickrod (1971)  s u g g e s t ,  i n c l u d e  
0 

scores on a d m i s s i o n  tests t o  u n i v e r s i t i e s  (Dawson and Dancey, 

1974)  g a i n s  i n  academic achievement  c a l c u l a t e d  from s c o r e s  on 

s t a n d a r d i z e d  tests  a d m i n i s t e r e d  o v e r  a number o f  y e a r s  (Cohn, - - -  

+4 - 1 9 6 8 ) ,  number o f  c r e d i t  u n i t s  t a k e n  &t . h i g h  s c h o o l  (Osburn ,  
4 

1 9 7 0 ) ,  and t h e  u s e  o f  d a t a  from " a c c r e d i t e d  h i g h  s c h o o l s  o n l y w  



- - - - - - 

. (Riew , 1 9 7 2 ) .  ~ l t h o u g h  - S h a p i r o  -( 1971 ) a c k n o w l e d g e s  that-t i fs---  - 

, 
s t u d y  of t h e  Alberta s c h o o l  sys&em is p r o b l e n m t ~  t m e n - t -  

t h a t  i t  l a c k s  d a t a  on q u a l i t y ,  h e '  sums u p  t h e  measurement i 6 s u s  

s u c c i n c t l y  : 

T h e r e  is c o n c e i v a b l y  a d i s t r i c t  s i z e  which maximizes  , 
/' e d u c a t i o n a l  " b e n e f i t s t '  p e r  p u p i l ;  a n d  t h e r e  is no  

r e a s o n  t o  assume t h a t  t h i s  s i z e  w i l l  a lso be  t h a t  
wh ich  m i n i m i z e s  e d u c a t i o n a l  costs p e r  p u p i l  ( p .  1 2 0 ) .  

- - - - - - - - - - - -- - 

I n  a d d i t i o n  t o  measurement  p r o b l e m s ,  many s t u d i e s  o f  scale  

economies  s u f f e r  d e f i c i e n c i e s  i n  terms o f  d a t a  a n a l y s i s .  

Because  many o f  t h e  s t u d i e s  u s e d  d a t a  c o l l e c t e d  by p r o v i n c i a l  
- 

or  s t a t e  d e p a r t m e n t s  o f  e d u c a t i o n ,  t h e s e  d a t a  may have  been 
* * b 9 

t o g e n e r a l ,  i n  some c a s e s ,  t o  p r o v i d e  a c c u r r a t e  i n f o r m a t i o n  
a * 

-* * 

a b o u t  scale economies  i n  l a r g e  j u r i s d i c t i o h s ,  p a r t i c u l a r l y  
c- P 

i R  

t h o s e  c o n t a i n i n g  s i g n i f l t c a n t  r e g i o n a l  d i f f e r e n c e s  i n  g e o g r a p h y ,  

p o p u l a t i o n  d e n s i t y ,  p o p u l a t i o n  d i s t r i b u t i o n  or  t r a n s p o r t a t i o n  
-- -- ---- 

" r o u t e s .  Many s t u d i e s  ~alc5irat-eCI t h e  a v e r a g e  s c h o o l  s i z e  i n  
li' - 

e a c h  d i s t r i c t  by d i v i d i n g  t h e  number of p u p i l s  i n  a t t e n d a n c e  

t h e r e i n  by t h e  number o f  s c h o o l s  i n  t h a t  d i s t r i c t .  The mean 

s c h o o l  s i ze  i n  e a c h  d i s t r i c t ,  t h u s  c a l c u l a t e d ,  may b e a r  no 

r e l a t i o n s h i p  t o  t h e  a c t u a l  s izes  o f  s c h o o l s  i n  t h e  d i s t r i c t .  

R o s e n b e r g t s  ( 1 9 7 0 )  s t u d y  o f  scale economies  i n  C a l i f o r n i a  may 

p r o v i d e  e x t r e m e l y  q u e s t i o n a b l e  f i n d i n g s  b e c a u s e  o f  d a t a  

l i m i t a t i o n s  which  h e  acknowledges .  H e  n o t e s  t h a t  

-- i n  o r d e r  t o  make u s e  o f  t h e  d a t a  f rom d i s t r i c t s  w i t h  
more t h a n  o n e  h i g h  s c h o o l ,  a& a s s u m p t i o n  had  t o  be 
made t h a t   school^ d i s t r i c & ' 6 r g e n e r a 1 l y  b u i l d  a n d  
m a i n t a i n  h i g h  s c h o o l s  o f  a p p r o x i m a t e l y  e q u a l  sige 
( p .  138). 

~ 0 2 e n b e r ~ ' s  a s s u m p t i o n  may w e l l  h a v e  been  close t o  correct f o r  



t h e  C a l i f o r n i a  s c h o o l  d i s t r i c t s p u s e d d i n  h i K ' s t u d y  , b u t  i t  is--- 

h i g h l y  u n l i k e l y  tha t  s u c h -  a s s u m p t i o n s  c ~ u l d - b e  m-n-the 

a n a l y s i s o f  d a t a f r o m o t h e r  j u r i s d i c t i o n s .  

PROBLEMS WITH AGRERYRNT ON THE DEFINITION OF TERMS 

- - 
I t  s h o u l d  be made c lear  a t  t h i s  p o i n t  t h a t  o n e  o f  t h e  most 

s i g n i f i c a n t  problems a s s o c i a t e d  w i t h  measurement ,  in-the -econ-- -- - 

omy o f  s c a l e  s t u d i e s  a l l u d e d  t o  t h u s  f a r ,  i s  a g e n e r a l  l a c k  

o f  agreement  a b o u t  t h e  d e f i n i t i o n  o f  terms. - Measurement 
- & -7 

d i f f i c u l t i e s  are f u r t h e r  compounded by a l a c k  o f  c o n s i s t e n c y  

i n  terms o f  t h e  " t h i n g s V " b e i n g  measured  o r  s o u g h t .  Terms l i k e  

" l a r g e ,  " "small, " " i d e a l ,  I '  " e f f i c i e n t  , " "optimum, " and 

" q u a l k t y l '  have  been d e f i n e d  i n  a g r 6 a t  many d i f f e r e n t  ways. 

W h i l e  r e s e a r c h e r s  may a l l  have  q u i t e  d i f f e r e n t  d e f i n i t i o n s  f o r  
- 

each o f  t h e s e  terms-, t h e  r e s e a r c h e r s 1  d e f i n i t i o n s  may n o t  

c o r r e s p o n d  t o  t h e  d e f i n i t i o n s  g i v e n  t o , s u c h  terms by i n d i v i d u a l  

s c h o o l s ,  o r  l o c a l  s c h o o l  b o a r d s ,  w i t h i n  t h e  j u r i s d i c t i o n s  f rom 

which d a t a  were t a k e n .  On t h e  q u e s t i o n s  o f  c o s t - e f f i c i e n c y  

and  f o r  example ,  n o  r e s e a r c h  s t u d i e s  t o o k  i n t o  a c c o u n t  

t h e  g o a l s ,  or e x p e c t e d  ou tcomes ,  o f  l o c a l  s c h o o l  communi t ies  

o r  l o c a l  s c h o o l  b o a r d s ,  a s e r i o u s  d e f i c i e n c y  i t  would seem. 

I t  is e v i d e n t  t h a t  s t u d i e s  o f  scale economies  i n  s c h o o l  

d i s t r i c t  systems p i c a l l y  employ o n l y  o n e  t y p e  af 
i 

r e s e a r c h - - q u a n t i t a t i v e - - a n d  would d o  w e l l  t o  employ a 
+% 

c o m b i n a t i o n  o f  r e s e a r c h  t e c h n i q u e s  i n  o r d e r  t o  - p r o v i d e  more 
= 

s p e c i f i c  i n f o r m a t i o n  which would be  o f  u s e  t o  po l i cy -maker s .  

Coleman and LaRocque ( 1 9 8 4 ) ,  Coleman (19711,  and  Robinson 



( 1 9 7 1 ) :  f o r  example ,  i n c l u d e  i n t e r v k e w - d a t a - ~ k - ~ t ~ T t s - t - i c a r l ~  

h; *"1 4 d a t a .  Coleman a n d  LaRocque ( 1 9 8 4 )  o b t a i n e d  i n t e r v i e w  d t a , ,  
- - -- -- - 

t h ro i lgh  t e l e p h o n e  -calls t o  d i s t r i c t  s u p e r i n t e n d e n t s  , i n  o r d e r  ye 

t o  a s s i s t  t h e i r  i n t e r p r e t a t i o n  -o-f s t a t i s t i c a l  i n f a r r n r n o n  i n  

t h e i r  s t u d y  of scale  economies  i n  t h e  t w e n t y  smallest school 

d i s t r i c t s  i n  . B r i t i s h  Columbia .  A s  a r L s u l t  of  t h e s e  

i n t e r v i e w s ,  t h e y  were a b l e  t o  draw some t e n t a t i v e  c o n c l t l s i o n s  
- - 

which t h e y  migh t  n o t  h a v e  been a b l e  t o  d e t e r m i n e  from reams 

o f  compu te r  p r i n t o u t s .  The c o n c l u s i o n s  w i l l  be d i scussed  i n  
-- 

greater d e t a i l  s u b s e q u e n t l y .  
- 

PROBlXMS WITH THE DEFINITION OF SIZE COMPONENTS 

- A n o t h e r  r l i m i t a t i o n  o f  much o f  t h e  r e s e a r c h  cotldt.:ted 

on t h e  q u e s t i o n  o f  'economies o f  scale i n  s c h o o l  s y s t e m s ,  is 
8 

a g e n e r a l l y  i n a d e q u a t e  d e f i n i t i o n  of t h e  term "size". Wi th  
- - - - -- 

o n l y  a f e w  e x c e p t i o n s ,  -"size of s c h o o l  d i s t r i c t s "  i s  t a k e n  t o  
- . *  

mean "numbers o f  s t u d e n t s  i n  a t t e n d a n c e  i n  s c h o o l s  i h  t h a t  
> ? 

d i s t r i c t .  " ~ o l l a n d  a n d  B a r t i q l l e  ( l 9 7 5 ) ,  a n d  White  and Tweeten 
-*? - &. 

( 1 9 7 3 )  p r o v i d e  t h e  e x c e p t i o n s  t o  t h i s  r u l e .  

C l e a r l y ,  t h e  n o t i o n  of s i z e  i n v o l v e s  a n u m b e r , o f  f ac to r s  

which  c a n n o t  be  i g n o r e d .  C e r t a i n l y ,  s i z e ,  i n  terms o f  flumbers 

of s t u d e n t s ,  is a n  i m p o r t a n t  c o n c e p t  fn-male economy s t u d i e s .  

However, t h e r e  are o t h e r  r e l e v a n t  s i z e  f a c t o r s ,  which- mus t  be  

c o n s i d e r e d  b e c a u s e  t h e y  relate t o  scale economy ca lcu la t ions .  

I n  a d d i t i o n  t o  numbers  o f  p u p i l s ,  s ize refers t o  geographical 

s ize  ( s q u a r e  m i l e s ) .  I n  any scale economy c a l c u l a t i o n s ,  t h e  

n o t i o n  of p o p u l a t i o n  d e n s i t r  ( a v e r a g e  number of persobs per 



% - , 
9. . 

s q u a r e  m i l e )  a n d ,  per'haps $ ~ e n m o r e - f m p o r t - a n ~ t ~ - ~ p ~ ~ u ~ t ~ = n  
r' < " 

d i s t A i b u t i o n ,  must be . taket i  i n t o  a c c o u n t .  P o p u l a t i o n  
_C 

d i s t r i b u t i o n  s t u d i e s  i n d i c a t e  p o p u l a t i o n  d e n s i t i e s  by r e g i o n  
/ 

/ 

i n  a g i v e n  u n i t  o f  a n a l y s i s .  Thgse f a c t o r s  are p a r t i c u l a r l y  
I V ,, / 

2 

important ,  $ & , ~ a  p r o v i n c e  l i k e  Brii$sfi"Columbia which is somewhat - -. 0. 

T 
larger i n  &a t h a n  t h e  s ta tes  o f  Washington,  0 regon  and 

C a l i f o r n i a  combined, and i n  which v a s t  d i f f e r e n c e s  e x i s ;  i n  
At - -9 - - 

;r, 

i ts  v a r i o u s  r e g i o n s  i n  terms o f  f e a t u r e s ,  climate, 
. - 

F. 
1 ,-l&A . . 

and' p o p u l a t i o n  d e n & i t i e s .  .Thus%, :wi thou t  t a k i n g  t h e s e  f a c t o r s  ,' 

"v r 
i n t o  a c c o u n t ,  s t u d i e s  of scaL$ economies ,  s u c h  a s  t h e  s t u d y  

$ i - 

L ', by Wales (19731,  may i n d e e d  s u f f e r  such  d e f i c i e n c i e s  a; would 
\ 

r e n d e r  t h e m  of  q u e s t i o n a b l e  u s e  t o  po l i cy -makers .  C o n s i d e r a b l e  

i n s i g h t *  b n  t h i s  i s s u e  is  providec$ by Fox (19811,  Coleman and 

LaRocque 

A 
' d  

. t h e  major  

a l l  i n p u t s  

( 1 9 8 4 ) ,  White and Tweeten ( 1 9 7 3 ) ,  Hol l and  and 
% 

( 1 9 7 5 ) ,  and S h e r  (1977) .  .Fox (1981)  c o n c l u d e d  t h a t  
- - - -- 

I 

d i f f i c u l t y  i n  u s i n g  e x p e n d i t u r e s - a s  a s t i r r o g a t e  f o r  

( a s  economy o f  scale s t u d i e s  t y p i c a l l y  d o )  is t h a t  

p r o d u c t i o n  t e c h n i q u e s  may v a r y  a c c o r d i n g  t o  t h e  
p o p u l a t i o n  d e n s i t y  o f  the area s e r v e d  by a s c h o o l  
d i s t r i c t  and  o t h e r  f a c t o r s .  L e s s  d e n s e l y - p o p u l a t e d  
areas, f o r  example ,  may have more c a p i t a l  i n  t h e  form 
o f  smaller and more numerous b u i l d i n g s ,  a f a c t o r  
which can  be s u b s t i t u t e d  f o r  t r a n s p o r t i n g  s t u d e n t s  
g r e a t e r  d i s t a n c e s .  E x p e n d i t u r e s  which v a r y  b e c a u s e  
o f  d i f f e r e n t  p r o d u c t i o n  t e c h n i q u e s ,  p r o v i d e  no 
i n f o r m a t i o n  on economies o f  s ize  ( p .  282) .  

- 
- - 

White and Tweeten ( 1 9 7 3 ) ,  l i k e  Fox (19811,  d e t e r m i n e d  i n  
, 

- - 

t h e i r  s t u d y  o f  r u r a l  s c h o o l  d i s t r i c t s  ' i n  Oklahoma, t h a t  t h e  

s h a p e  o f  t h e  l o n g r u n  a v e r a g e  cost c u r v e ,  . from which some 

d e t e r m i n a t i o n s  a b o u t  op t ima1  s c h o o l  s ize  might), be  ' d e r i v e d ,  

r e p r e s e n t e d  " t r a d e  o f f s  between i n t e r n a l  s c h o o l i n g  economies 



methodology to Wh'ite and Tweeten (l.973), bqJ using data from 
T d  4) r - .  

school dfstrict operations in-- kastern Washington State, a 
1 

' 4' 
paying close attention to transportation costsk hund that : 

In both shott-run and long-run models, cost savings 
a were equ@ 10 approximately 1.3% of the annual 

schooling and transportation budget.. Also, it - should - ---- - - - - LA - 

be pointed out that these estimates place no value 
on children's time. If only a nominal' galue is 
assigned as the oaportunit% =cos farm c&fdrcnls 
time, these estimates -upper 1iwt to 
the true savings available from consoli%ation 
(p.568). - ""% L 

# 

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

smalles 

interviews with the superintendents of the t w e n t y  
k 

t school districts in British Columbia, that those smaldl A@ 

c 

4 

districts typically operate small schools and that 'school. 

closure as a cost-control device had been considered a ant! . 
- - - - - - - - --- --- -- - - 

abandoned in all such districts, "because of the difficulty 

of tranporting studelits to the next nearest school" (p. 1 4 ) .  . 

Coleman and LaRocque (1984) .men% ioned one small elementary 

school, with only 11 students in attendance, with costs par 

student of $4,662.00, where the district mean per pupil costs 

were almost ha= that figure ($2,376.00). This school, 

howkver, was over forty kilometers from the closest school, - 

over hi hways which are hazardous for much of the school year. - B -- 

Further, in some coastai school districts in British Columbia 

the closures of small schools with high per pupil costs would 
- 

not likely result in overall cost savings because the students 

would have to be transported to other schools by water taxi. 



d i e t  r f c  tn  pre consolida*.ed. As colernah and ~ ~ ~ o o c ~ u e  ( 1984) - - 

Tho cf fect of amalgamaCing small d i s t r i c t s  with larg- 
cr oneg would simply b to spread the high costs over 
u larger poplat ion  and hence conceal them (p, 12). 

Support o f  rhc cor.clus&ons ol' Coleman - and hRoque (1>984) is . 
Pntrnci in Shcr (1.977), who concludes his analysis of studies 

- - - - -  * P -- --- . I- 

of s i z e  economies in school district s y s t e m  with: 

T h e  traditional claim that consolidating rural school 
d i s t r i c t s  will, OSQ cfrscto, save money, appears to 
have  no empiriea1 or logical basis. It is simply 
incorrect to assert that consolidation is synonymous 
x i t h  economy (p. 51). 

. - 
GIQW&ALIZABILITY OF FIH13X#GS IN gCONOYY OF SCALE STUDIES 

A n o t h e r  mn.jo.r 1 imi tntion ofx the economy of  scale studies 

canductcd  in a number of - jurisdictions in C~nada and the - United -- 

States is th a t  t h e y  Supply policy-makers with very few con- 

<-lusions which might be considered generalizable from one par- 

ticular p l n c c  and/or  t i m e  to other places and/or other times. 

Examples of this lack of generalizability of both place and 

t fmr?  fol low. -& 

- 
h comparison of the White and Tweeten (1973) study with 

the w r k  of Holland and Bartielle (1975) reveals a key point 

rcgnrding the generalizability of research findings on scale 

economies from o n e  p lace  to another. White and Tweeten (1973) 

d e s i g n M a n d  conducted their study in Oklahoma and concluded, 

as was outlined above, that increasing the size of Fural school 

districts would produce few economi&, once transportat ion 



costs were added to the.ir ~af~ulations. Th-ey--ca1cC\iZfatecf -- 

transportation costs for a number of hypotheti~a1~snhool 

districts using a square-grid road network and went to 

considerable lengths to calculate the most cost-efficient 

sch6ch)bus routes. Holland and Bartielle 11975) designed and 

conducted their study in a mountainous region of Eastern - - 

Washington State. They, like White and Tweeten, concluded that, 
- -- - -- - - - 

the consolidat ion of rural school districts would pro,duce 

minimal cost savings when transportation costs were added to 

the total cost picture. Holland and Bartielle (19<75), 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 pattern. 

Thus, they conclude that limitations ought to be attached to 

the White and Tweeten (1973) study because "typically road grid 

systems are not square" (Holland and Bartielle, 1975, p. 568).. 

The reality, however, is that in Oklahoma road grid .. systems 

are typically square, whereas, in Eastern Washington State, 

they are not square. It is thus clear that research approaches 

may indeed have to be tailored to take into account local 

conditions, of which geographical factors are ~ n l y  an example. 

The findings of economy of scale studies may not be gener- 

alizable over time for a number of reasons. Shapiro (1971) 

noted that studies conducted in jurisdictions in years when 

enrolments were increasing may produce different results than 

studies conducted in a period of declining enrclments. Thus, 

in his study conducted in Alberta, Shapiro (1971) included, 



as one of the variables, the rate of growtkPof enralmerrt.-- - - -- --- 

The sate of growth of enrolment is inclu-ded to allow 
for the fact that school districts in Alberta do not 
adjust their stocks of teachers fully from year to 
year in 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 a - unit costs (p. 116). 

To sum up this question of generalizability, then, a num- 
- - -  -- - - 

ber of general comments are possible. Even though Holland and I 

Bartielle (1975) hold that the whole issue of scale economies, 

and their 'particular conclusions, "are believed to be of wide 

interest and application" (p. 568), most other studies contain 

cautions regarding the generalizability of the findings they 

present. Both Fox (1981) and Shapiro (1971) go to considerable . 
lengths,to caution policy-makers regarding the generalizability 

of research findings on economics of scale questions. Fox' 
- - 

(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-decisions (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 COYPETKl?CE OF ADMINISTRXTIONS -- - - 

Another limitation *wf scale economy studies in education 

involves an assumption, mad& in all of the studies reviewed 

for this analysis, that scho*ol district administrations are 

equally competent. It may well be that such an. assumption 

cannot,, or perhaps should not, be made. 

Returning briefly to economic theory developed in the in- 

I dustrial sector, it is clear that some economists in that sec- 
- /+ 

tor are hesitant about assuming similar levels of comnetence 

with regard to management. Eckaus (1972) notes thatt 

One idea made against this idea of maintaining 
constant costs by repli~ating~inputs is that there 
is, finally, one necessary ingredient which simply 
cannot be replicated. That is 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 has been 

paid to possible variations 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. 6 0 ) .  St. Louis and McNamara (1973) conclude i n  their 

study that it is a reasonable assumption that school districts 

operate in an equally efficient manner because, "what else can 

one assume when doing an economies of scale study" (p. 297)? 

While intuition would dictate that a fairly defensible 

assumption about district 'administrations would be that they 

are not equally competent, it is clear that including a 



variable on administrator competence in scaTeXo~yS€uT13es - 
I d 

would involve, perhaps, insurmountable problems with che f in in?  

"competence1', determining some reasonably def&sible proxy for 

measuring competence and then collecting the necessary data. 

KNOWLEDGE PROBLEMS: HOW RESOURCES INFLUENCE ACHIEVEMENT ' 

A final, but major problem with the numerous studies on- - - - -  

scale economies in education concerns the limitations of our 

knowledge, generally, with regard to how resources in education 

influence achievement. In relating'this issue to the economics 

of industry, we might assume, for example, that the Chrysler 

Corporation knows with reasonable certainty, about the costs 
I 

of all of the inputs --labour and materials--which are required 

to ~roduce a Chrysler automobile. We might also assume that 

the company attempts to 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 labour inputs might also include the 

efforts of parents, and other members of a school community, 

which may assist with student growth, and yet may or may not 

appear as a cost factor in school district budgets. The con- 

cept of nonschool learning, P though neither measured nor 

included in his analysis, is no ed by Wales (1973). 
- 



- -- 

A number of s t u d i e s  on scale economies  i n c l u d e  o n e  o r = - -  - -  

number of t e a c h e r *  v a r i a b l e s .  The teacher v a r i a M e s  **he 

been  u s e d  i n  scale  economy s t u d i e s  a s  p r o x i e s  f o r  i n s t r u c t i o n a l  
- 

q u a l i t y  are o u t l i n e d  by Cohn and  R i e w  ( 1 9 7 4 ) .  The list 

i n c l u d e s  v a r i a b l e s  on t h e  number o f  d i f f e r e n t  s u b j e c t s  t a u g h t  
1 * 

by a n  i n d i v i d u a l  t e a c h e r  t h e "  y e a r s  o f  training, t h e  y e a r s  'of  
0 

e x p e r i e n c e  and  t h e  sa la r ies  o f  teac ers. i - 

% Anothe r  i n p u t  f r e q u e n t l y  c o n s  e r e d  by scale economy s t u d -  
C 

i es  is p u p i l - t e a c h e r  r a t i o  (PTR),  t h e r e  is no g e n e r a l  bus, 
c o n s e n s u s  a b o u t  t h e  e f f e c t s  of PTR on  s t u d e n t  ou t comes .  Wales 

( 1 9 7 3 ) ,  Coleman a n d  LaRocque (19841 ,  Doawson and  Dancey ( 1 9 7 4 ) ,  
,;: " y 

S h a p i r o  ( 1 9 7 1 )  a n d  o t h e r s  h a v e  d e t e r m i n e d  ,&hat smal l  schaols 

h a v e  h i g h e r  PTR ' s  t h a n  l a rger  s c h o o l s .  Wales ( 1 9 7 3 )  c a l c u l a t e d  - - 
I, p.  

t h a t  r 

+ 

i n  a b s o l u t e  terms, r e d w t i o n s  i n  s a l a r y  costs p e r  
p u p i l ,  a r i s i n g  f rom d i f f e r e n c e s  i n  PTR are t h e  ma jo r  
f a c t o r s  c o n t r i b u t i n g  to d e c l i n i n g  a v e r a g e  o p e r a t i n g  

a o s t s  a s  s c h o o l  size i n c r e a s e s  ( p .  719). 

And i(et, Hanushek ( l 9 8 l ) ,  a f t e r  r e v i e w i n g  109  s t u d i e s  w h i c h  

d e a l t  w i t h  t h e  r e l a t i o n s h i p s  between i n p u t s  a n d  ach ievemen t  

found  t h a t  m o s t  o f  t h e  s t u d i e s  ( 8 7  o u t  of 1 0 9 )  "do n o t  f i n d  
-- - 

a s t a t i s t i c a l l y  s i g n i f i c a n t  r e l a t i o n s h i p  . between 

t e a c h e r - s t u d e n t  r a t i o s  a n d  a c h i e v e m e n t ,  a n d  t h u s  o f f e r  l i t t l e  

b a s i s  fo r  t h e  a s s u m p t i o n  t h a t  t h e r e  is  any r e l a t i o n s h i p  between 

t h e  t w o "  ( p .  2 7 ) .  ,- 

I t  s h o u l d  be n o t e d  t h a t  t h e r e  are a c o n s i d e r a b l e  number 

o f  i n d i v i d u a l  s c h o o l s  i n  r e m o t e  and  i s o l a t e d  l o c a t i o n s  i n  

B r i t i s h  Co lumbia ,  f o r  example ,  w h e r e  t h e  PTR is l o w ,  n o t  



' 1 0 4  

C - p-ppp-p 

b e c a u s e  of a n  c o n s c i o u s  c h o i c e s  on t h e  pa r t s  of s c h o o l  - - -  

o f f i c i a l s  , b 6 t  as  a n  accident of g e o g r a p h y ,  C o l e m a n  and 

LaRocque (1984)  d i s c u s s  a number o f  s u c h  s c h o o l s  i n  t h e i r  
* - 

s t u d y .  A s m a l l  i s o l a t e d  e l e m e n t a r y  s c h o o l ,  . w i t h  o n l y  11 

s t u d e n t s  e n r o l l e d  i n  g r a d e s  K-7, c a n n o t  a d j u s t  PTR ( u n l e s s  t h e  

s c h o o l  d i s t r i c t  d e c i d e s  n o t  t o  suppy  a t e a c h e r  t o  t h e  s c h o o l )  

costs  n o t w i t h s t a n d i n g .  

Four  o t h e r  p o s s i b l e  i n p u t  v a r i a b l e s  which  are d i s c u s s e d  

by r e v i e w e r s  of s t u d i e s  on  scale economies  i n  e d u c a t i o n ,  b u t  

w h i c h  are n o t  i n c l u d e d  i n  any o f  t h e  s t u d i e s  u s e d  i n  t h i s  

a n a l y s i s ,  i n c l u d e  soc io -economic  s t a t u s  ( S E S ) ,  IQ, s t u d e n t  

, a t t i t u d e s  and f a m i l y  a t t i t u d e s .  S h e r  ( 1 9 7 7 )  n o t e d  t h a t  t h o s e  
$ 

w h o  pushed  f o r  t h e ,  c o n s o l i d a t i o n  o f  s c h o o l  d i s t r i c t s  i n  t h e  

U n i t e d  S t a t e s  be tween  1930 a n d  1965 d i d  n o t  h a v e  t h e  b e n e f i t  

o f  research s t u d i e s  u s i n g  SES or IQ v a r i a b l e s  which  a f f e c t  
- -- 

s t u d e n t  a c h i e v e m e n t .  

C o n s e q u e n t l y ,  many r e s e a r c h e r s  s u c h  as F e l d t  (who 
employed no  c o n t r o l s )  were q u i c k  t o  c o n c l u d e ,  " t h e  
p u p i l  who- r e c e i v e d  h i s  e l e m e n t a r y  e d u c a t i o n  i n  a 
r u r a l  s c h o o l  a n d  h i s  s e c o n d a r y  e d u c a t i o n  i n  a s m a l l  
h i g h  s c h o o l  o f  o n e  hundred  o r  f e w e r  s t u d e n t s  s u f f e r s  . 
a form of e d u c a t i o n a l  d o u b l e  j e o p a r d y "  ( S h e r ,  1 9 7 7 ,  
p .  6 3 ) .  

S h e r  ( 1 9 7 7 )  g o e s  on t o  p o i n t  o u t  t h a t  some c o n s i d e r a b l e  

I q n a n t i t i e s  o f  e v i d e n c e  on  s ize  a n d  acbievemen' t  c o r r e l a t i o n s ,  

which  c o n t r o l l e d  f o r  IQ a n d  SES, were a s s e m b l e d  a n d  l e d  t o  a 

" c o m p l e t e  r e v e r s a l  o f  t h e  t r a d i t i o n a l  c o n c l u s i o n s  a b o u t  t h e  

c o r r e l a t i o n s  be tween  s i ze  a n d  a c h i e v e m e n t "  ( p .  6 4 ) .  S h e r  

( 1 9 7 7 )  s ta tes  f i n a l l y  t h a t  

o f  t h e  r e c e n t  c o n t r o l l e d  s t u d i e s ,  t h e r e  is n o t  o n e  



t h a t  r e c o r d s  a c o n s i s t e n t  positive-corre+ati:on---- 
be tween  s i ze  and  a c h i e v e m e n t ,  i n d e p e n d e n t  o f  s o c i a l  
c lass  ( p .  64-1. - - - - - - - - - - 

I n  f a c t ,  i n  a s t u d y  o f  c ~ s t s  and  a c h i e v e m e n t  as m e a s u r e s  

o f  s c h o o l  d i s t r i c t  e f f e c t i v e n e s s  i n  B r i t i s h  Columbia ,  Coleman 

( 1 9 8 5 )  found  t h a t  w h i l e  d i s t r i c t  s i z e  is , n o t  s i g n i f i c a n t l y  

a s s o c i a t e d  w i t h  s t u d e n t  a c h i e v e m e n t ,  " t h e  u n u s u a l l y  s u c c e s s f u l  

d i s t r i c t s  ( d i s t r i c t s  w i t h  c o n s i s t e n t l y  h i g h  a c h i e v e m e n t  and 
- 

 modest c o s t s )  are r a t h e r  small" ( p .  3 3 ) .  H e  f u r t h e r  c o n c l u d e d  

t h a t  "s ize,  beyorid a modest  l e v e l ,  m igh t  w e l l  b e  a h d n d i c a p  

t o  e f f e c t i v e n e s s "  ( p .  3 3 ) .  Fox i 1 9 8 1 1 ,  t o o ,  is c r i t i c a l  o f  
i! 

a l l  r e s e a r c h  s t u d i e s  on  scale  economies  which do  n o t  i n c l u d %  
's! 

v a r i a b l e s  on s t u d e n t s  a n d  t h e i r  f a m i l i e s  ( a s  most  do  n o t ) .  Fox 

('1981) h o l d s  t h a t  s t u d e n t  and  f a m i l y  c h a r a c t e r i s t i c s  - a r e  
h 

5, 

i +  i n c o r p q r a t e d  i n t o  t h e  e d u c a t i o n a l  p r o c e s s ,  and  t h e r f o r e j c a n p o t  

be  i g n o r e d  i n  t h e  scale economy c a l c u l a t i o n s .  L 

S t u d e n t s  c o n t r i b u t e  t h e i r  i , n i t i a l  a cademic  a b i l i t y ,  
wh ich  h a s  g e n e r a l l y  been  measured  by IQ, a l o n g  w i t h  
t h e i r  a t t i t u d e s  a n d  w i l l i n g n e s s  t o  work.  Fami ly  a t -  
t i t u d e s  a n d  encouragemen t  are  o t h e r  s t u d e n t  i n p u t  
fac tors  ( F o x ,  1981, p . 2 8 4 ) .  

L i m i t a t i o n s  i n  t h e  f i n d i n g s  o f  s t u d i e s  on scale  economies  

i n  e d u c a t i o n  e x i s t  n o t  o n l y  on  t h e . i n p u t  s i d e  of t h e  e q u a t i o n ,  

b u t  on  t h e  o u t p u t  s i d e  as w e l l .  A s  was s t a t e d  a b o v e ,  t h e  most 
/ - 

f r e q u e n t l y  u s e d  p r o x i e s  f o r  " p r o d u c t  q u a l i t y "  e d u c a t i o n  i n -  

c l u d e  G t u d e n t  scores o n  a d m i s s i o n  tests t o  c l l e g e s ,  g a i n s  i n  6 
.J 

academic  a c h i e v e m e n t  c a l c u l a t e d  f rom scores on  s t a n d a r d i z e d  

tests a d m i n i s t e r e d  o v e r  a number o f  y e a r s ,  c r e d i t  u n i t s  t a k e n  

i n  h i g h  s c h o o l  a n d  t h e  u s e  o f  d a t a  from a c c r e d i t e d  h i g h  s c h o o l s  

o n l y .  Such p r o x i e s  f o r  s t u d e n t  a c h i e v e m e n t  may c e r t a i n l y  



r e v e a l  v a l u a b l e  d a t a  on  t h e  p r o d u c t i o n ,  o r - - - o u t p u t  f u n c t i q n s ,  l- -7% - -- 

o f  s c h o o l i n g ,  b u t  i t  is  q u i t e  clear t h a t  - t h e  -- e x c l u s i v e  - - - r e l i a n c e  -- - -- a 

on t h e s e  k i n d s  o f  d a t a  may l e a v e  o t h e r  i m p o r t a n t  o u t p u t s  

u n a c c o u n t e d  fo r  i 6  t h e  q u a l i t y  e q u a t i b n ,  which  fo rms  a n  

i n t e g r a l  part  o f  t h e  economy of scale  c o n c e p t .  S p e n c e r  and  

Wiley ( 1 9 8 1 )  o b s e r v e  t h a t  e d u c g t k o n a  goals are h i g h l y  d i v e r s e  *k 
w i t h  " s c h o o l  d i s t r i c t s  i n  close a f t e n  ( h a v i n g )  v e r y  

d i f f e r e n t  g o a l s f f  ( p .  45) .  T h u s ,  ea r l i e r ,  t h e  

most  commonly u s e d  p r o x i e s  f o r  assume t h a t  
'\ 

g o a l s  are s imi l a r  i n  a l l  areas. I t  is Spen and  W i l e y ' s  

(1981) t h e s i s  t h a t  i t  is " r e c k l e s s  t o  d i f f e r e n c e s  

.will br i n d e p e n d e n t  o f  p e r f o r m a n c e  measu remen t s ,  as  t h e  v a r i o u s  

sume" ( p .  4 6 ) .  Because  goals  are d i v e r s e ,  i t  is 

n o t  c l e a r  by w K a t  f ' u n i t s "  e d u c a t i o n a l  s u t p u t s  s h o u l d  be  

measu red ,  and w i t h o u t  s u c h  u n i t s ,  i t  may n o t  b e  goss ib l e  t o  

d e t e r m i n e  t h e  f u l l  e x t e n t  of e d u c a t i o n a l  o u t p u t .  

SUMMARY 

T h i s  c h a p t e r  se t  , o u t  t o  p r o v i d e  p o l i c y - m a k e r s  w i t h  some 
-c - 

i n s i g h t s  i n t o  t h e  p r o b l e m s  a n d  l i m i t a t i o n s  which  c l e a r l y  e x i s t  . 
i n  t h e  t w e n t y  economy o f  scale s t u d i e s  r e v i e w e d  f o r  t h i s  

a n a l y s i s .  I t  is ' hoped  t h a t  t h i s  c h a p t e r  w i l l  a s s i s t  

p o l i c y - m a k e r s  t o  e v a l u a t e  s u c h - - s t u d i e s  b e f o r e  d e c i s i o n s  are 

made c o n c e r n i n g  how t h e  c o n c l u s i o n s  and  r ecommenda t ions ,  

c o n t a i n e d  i n  economy a f  scale s t u d i e s ,  are a p p l i e d  i n  p r a c t i c e .  
- 

T h i s  c h a p t e r  began  by d e f i n i n g  a n d  n o t i n g  t h e  o r i g i n  o f  

t h e  c o n c e p t  of economy o f  scale i n  t h e  i n d u s t r i a l  sec tor ,  a n d  



- - 
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-- 

t h e n  t u r n e d  t o  an e x a m i n a t i o n  of t k e g e B F a l p r o b l e m s X i - I =  

p r e s e n t e d  t h e m s e l v e s  when e d u c a t o r s  a t t e m m e d  t;cl-_apply the 
?P* 

t t o  e d u c a t i o n a l  s y s t e m s .  T h i s  a n a l y s i s  t h e n  documented 
i 

s i x  major problem areas w i t h  r e g a r d  t o  t h e  a p p l i c a t i o n  of t h e  

-- -- . 
e c o n o m i e s  o f  scale s t u d i e s  t o  e d u c a t i o n .  The measurGment 

p r o b l e m ,  p r e s e n t e d  first , examines  some of ' t h e  d i f  f - i c u l t i e s  

d u c a t o r s  e x p e r i e n c e  w i t h  t h e  d e f i n i t i o n  o f  terms and  t h e  

measurement  o f  t h e  r a t h e r  " s l i p p e r y "  i n p u t s ,  o u t p u t s  and  

p r o c e s s e s  wh ich  c h a r a c t e r i z e  e d u c a t i o n a l  s y s t e m s .  A s  w e l l ,  

data l i m i t a t i o n s  a n d  a number o f  d a t a  a n a l y s i s  p rob lems  were 

d i s c u s s e d .  N e x t ,  t h e  l i m i t a t i o n s  imposed by a n  o v e r - r e l i a n c e  

o n  e s s e n t i a l l y  o n e  r e s e a r c h  methodology  i n  t h e  m a j o r i t y  o f  
- 

d 

eoonomy o f  scale s t u d i e s  were p r e s e n t e d .  I t  is clear. t h a t  

t h o s e  s t u d i e s  wh ich  combine s t a t i s t i c a l  m e t h o d o l o g i e s  w i t h  

i n t e r v i e w  data a n d / o r  case s t u d y  a p p r o a c h e s ,  are a b l e  t o  o f f e r  

p e r s p e c t i v e s  on  economy o f  scale  which s t a t i s t i c a l  m e t h o d s , -  

u s e d  a l o n e ,  c a n n o t  o f f e r ,  T h i r d l y ,  t h i s  a n a l y s i s  f o c u s s e d  on  
I 

t h e  g e n e r a l l y  l i m i t e d  i n c l u s i o n  o f  a number o f  s ize  f a c t o r s  

i n  economy o f  scale s t u d i e s  wh ich ,  i t  h a s  been  shown, r e n d e r  

t h e  f i n d i n g s ,  o f  a v a s t  number o f  s t u d i e s ,  e x t r e m e l y  s u s p e c t .  
- - 

The i n c l u s i o n  af g e o g r a p h i c  and  demographic  s i ze  f a c t o r s ,  i n  

t h r e e  s t u d i e s  examined ,  d e m o n s t r a t e d  t h e  i m p o r t a n c e  o f  

i n c l u d i n g  i n c r e a s e d  t r a n s p o r t a t i o n  cos ts  i n  s t u d i e s  o f  p r o p o s e d  

s c h o o l  d i s t r i c t  a m a l g a m a t i o n s .  The f o u r t h  p rob lem o u t  l i n e d  

i n  t h i s  a n a l y s i s  c o n c e r n e d  t h e  l a c k  o f  g e n e r a l i z a b i l i t y  from 

p l a c e  L O  p l a c e  o r  t i m e  t o  t i m e ,  ' o f  many of ,  t h e  r e s e a r c h  s t u d -  
*:- 

i e s  on economies  o f  scale .  The  m e s s a g e ,  h e r e ,  was t h a t  e a c h  



jurisdiction should conduct its own locat; regiona-l, pr~~vtnci'a-1- - 

or statewide studies on economies of scale. As well, studies 
s 

conducted 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 inS'this 

analysis concerned an assumption, present in all of the studies 

reviewed, concerning the coGpetence of administrations. All 
v 

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, 

in fact, equally competent. Such an assumption, however, wo&,d 
2 "-@ 

create other problems in measurement, data c~llection-~~&?d" 

analysis, to name just a few. Finally, this chapter discussed 
u 

the failure, on the parts of all of the studies examined, to 
* 

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 ar implied relationships between 

resources--io:wts--and student growth--outputs--relationships 

about which educators may have too little knowledge to 
k .  

3 formulate equations of correspondence. In addition, none of 

the studies reviewed gave any consideration to the diversity 

sf possible goals which may be; present in different local 

school systems. 

DISCUSSION: SCHOOL DISTRICTS WILL PURSUE EFFICIENCY GOALS TO 

THB EXTENT THAT INTHUlAL BRD EXTERNAL STRUCTURES PROVIDE THE 



It appears that the search for greater economic efficiency 

has frequently led governments in one general direction--toward 
% 

3 

the consolidation of school districts. However, the major 
B 

concfbsion of this chapter is that the consolidation of school - 
F, i < -I 

districts is unlikely to lead to greater efficiency in school - 

I: 
3+t 5- 

district operations. Apparently, policy-makers would be 
I 

" well-advised to consider other options in their pursuit of 

e f  f j ciency . 
While studies employing quantitative methodologies, such 

I 

as economy of scale studies, tend to focus on discrete 
9 

elements, such as size or per-pupil expenditures, a number of 

studies which employ qualitative methodologies have stressed 

the importance of examining process elements. 
- -- 

\k. - 
In exslaining 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 
mix and on the weather, not on the method by which '= 

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 p~ssible to argue 
0 

by analogy that at the school district level, the key actors 
i 

are school boards and administrators and that their behaviors 

and productivity are sensitive to the incentives provided by 



E The t h e s i s  e x p l o r e d  i n  this section is t.hat- 
0 

d i s t r i c t s  w i l l  t e n d  t o  pGrsue  e f f i c i e n c y  goals t o  t h e  e x t e n t  

C h a t  i n t e r n a l  ahd e x t e r n a l  s t r u c t u r e s  p r o v i d e  t h e  i n c e n t i v e s  
- 
and  c o n t r o l & w h i c h  a l l o w  a n d  e n c o u r a g e  them t o  do so.  The case 

w i l l  be made h e r e  t h a t  i n  j u r i s d i c t i o n s  where  d i s t r i c t s  are 

to a large d e g r e e  d e p e n d e n t  upon locaj. t a x p a y e r s  for f i n a n c i a l  
- -- -- 

s u p p o r t ,  a n d ,  a t  t h e  same t i m e ,  are p e r m i t t e d  s u f f i c i e n t  loca.1 ' 

autonomy t o  ta i lor  p rog rams  a n d  p r a c t i c e s  t o  local n e e d s  a n d  

p r e f e r e n c e s ,  greater l e v e l s  of e f f i c i e n c y  w i l l  r e s u l t  t h a n  i n  

s y s t e m s  where  c e n t r a l  g o v e r n m e n t s  p r o v i d e  m o s t  or a l l  of t h e  

f u n d i n g  t o  d i s t r i c t s  a n d ,  a t  t h e  same time, r e g u l a t e  t h e  t y p e s  

o f  Drograms which d i s t r i c t s  are p e r m i t t e d  t o  o f f e r  a n d  d e f i n e  

t h e  p r a c t i c e s  d i s t r i c t s  are r e q u i r e d  t o  u s e  t o  g a i n  a n d  

m s i n t a i n  t h a t  s u p p o r t .  
-- -- 

I n  B r i t i s h  Columb$a, s i n c e  1982, i n  a n  e f f o r t  t o  s t e m  what  

a p p e a r e d  t o  be  a f l o o d t i d e  of s p e n d i n g  by s c h o o l  d i s t r i c t s ,  

t h e  p r o v i n c i a l  government  b r o u g h t  down a number o f  l e g i s l a t i v e  - 
p a c k a g e s  " to  r e s t r a i n  t h e  costs of t h e  s y s t e m "  ( N e w  F i n a n c i a l  

Management Sys t em,  1983, p. 1). T h e s e  l e g i s l a t i v e  i n i t i a t i v e s ,  

which  i n c l u d e  a program b u d g e t i n g  s y s t e m ,  h a v e  s e r v e d  t o  r e d u c e  

loca l  autonomy a n d  c e n t r a l i z e  d e c i s i o n -  a n d  p o l i c y - m a k i n g  i n  

t h e  s c h o o l  s y s t e m  o f  B r i t i s h  Columbia .  A t  t h i s  p o i n t ,  i t  is 

e v i d e n t  t h a t  t h e s e  m e a s u r e s  h a v e  had  a major impact on  s c h o o l  

d i s t r i c t  s p e n d i n g .  A s  F l e m i n g  (1985) c o n c l u d e d ,  

if  e d u c a t i o n a l  ' s p e n d i n g  ( i n  B r i t i s h  Co lumbia )  h a s  
n o t  been  c u t  d r a s t i c a l l y ,  i ts rate of i n c r e a s e  h a s  
c e r t a i n l y  been dampened (p, 9 ) .  



- - - - - -- -- 

A cursory examination of the effects of t h e s e r e c e n t - - - - - -  

legi&lative initiatives on educational sperskhg ---gn 12 U.L,. P 

lead one to conclude that local autonomy is synonyrnousqw-ith 

inefficiency and/or that centralized control produces  

efficiency. However, a closer examination of the power sharing 

arrangements between central and local authorities, both before  

and after the promulgation of the restraint legislation, 
'* - -- --- ---- 

indicates that the co?i'?&usions nooted above may be serious1 y 

flawed, if nQt completely incorrect. 

Prior to 1983, before the introduction of restraint legis- 

lation, the government collected taxes from property owners; 

a basic school levy was provincially applied. Then, using a 

"financial formula based on levels of operating expenditure . . .  
devoid of education content about service levels," allocated 

n-b 

funds to school districts through a program of allowances and . 
- - - - - - - 

grants (Fleming, 1985, p. 6). However, 

local districts could incre~se, gt their own 
discretion educational spending by taxing in excess 
of the basic school levy . . . .  This they invariably 
did to meet special local needs and to support 
programs and services beyond .the basic educational 
program required by provincial authorities (Fleming, 
1985, p. 7). 

a, 
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 
6 

limited degree in the responsibility for funding these 

additional services. In essence, the incentives p r o v i d e d  by 

this system encouraged school boards to increase spending and 
3 



\ 
- - - - --- 

t o  operate to some degree as i f  t h e y  h a d  b e e n  g i v e n  a - b l a n k -  - -  --- 

T h e  characteristic ways i n  w h i c h + c h o o l  d i s t r i c t s  r e s p o n d  . 
to  local c o n c e r n s  or n e e d s  when t h e y  o p e r a t e  u n d e r  s u c h  

b 

f i n a n c i a l  n d  power-sharing a r r a n g e m e n t s  are w o r t h y  of m e n t i o n  
- 

hcrc:. Typically , when t h e  p u b l i c  raised i s s u e s -  of c o n c e r n  or  

identifed n e e d s ,  s c h o o l  boards r e s w n d e d  by a d d i n g  p r o g r a m s ,  
* 

sitr f f and fac i  21 t ies  to  address t h o s e  c o n c e r n s  o r  n e e d s .  A s  
X - 

long ss money was r e l ! i v e l y  e a s y  t o  come b y ,  t h e r e  w a s  l i t t l e  

i n c e n t i v t ~  f ~ r  s c h ~ u l  b o a r d s  t o  r e - p r i o r i t i z e  goals so  as t o  

f i n d  a d d i t i o n a l  f u n d s  f o r  new . s e r v i c e s  by r e d u c i n g  or 

c ~ l b m l n r r t i n g  e x i s t i n g  s e r v i c e s .  I n  f a c t ,  Coleman (1985) a r g u e s  

t h a t  t h e  h i g h e r  s p e n d i n g  l e v e l s  of s c h o o l  b o a r d s ,  p r i o r  t o  t h e  

I 
i n t r o d u c t i o n  of t h e  r e s t r a i n t  l e g i s l a t i o n ,  was t h e  r e s u l t  of 

t h c i  r f u n d i n g  services a n d  a c t i v i t i e s  n o t  related t o  
- 

# 

i n s t r u c t  ion, Coleman (1985) p o i n t s  ' o u t  t h a t  i n  B.C: b e t w e e n  

1f lBO and 1983, class srzes were i n c r e a q i n g  o n  a v e r a g e  w h i l e  

t h c  p u p i l - t e a c h e r  r a t i o  w a s  d e c l i n i n g .  * R e  c o n c l u d e s  t h a t  . 

i f  t h e  d i s c r e p a n c y  b e t w e e n  'class s i ze  a n d  PTR is 
treated as  a m e a s u r e  of i n s t r u c t i o n a l  f o c u s ,  f o r  t h e  
p r o v i n c e  a s  a w h a l e  i n s t r u c t i o n a l  f o c u s  dec1'i)led 
d u r i n g  t h e  e a r l y  1 9 8 0 t s , ( p .  30). 

T h u s  i t  may  appear  t h a t  t h e  g r e a t e r  degree of l oca l '  

autonomy which 'existed p r i o r  t o  t h e  r e s t r a i n t  legislat ion-was 

respons lk6p  for h i g h e r  s p e n d i n g  levels by s c h o o l  b o a r d s .  

flowever, it has been  argued h a r e  t h a t  t h e s e  h i g h e r  e x p e n d i t u r e  -. . 
1cvels were more l i k e l y  a p r o d u c t  o f  t h e  i n c e n t i v e s  p r o v i d e d  

by t h e  nature ~f t h e  power-sharing a n d  f i n a n c e  p o l i c i e s  w h i c h  



existed prior to the restraint program's introduction.Lt-was 
- - -  - - -  

further noted that under pre-restraint policies, school boards ' 

- - - - - - - 

were permitted greater degrees of autonomy in terms of 

decision-making, but did' not share to any large degree in the 

burden oforeponsibility for financing their decisions. Thus, 

it is safe to say that, under pre-restraint policies, school 
f' 

boards really had only-partial autonomy--they had power but 
- % 

little financial responsibility. Therefore, it is clear that 
* 

while local autonomy per se may not be synonymous with 

, inefficiency , the particular brand of local autonomy .('local 

decision-making power without significant financial 

responsibility) which B.C. school boards enjoyed in the 

pre-restrairit years, may indeed have provided incentives for 

school districts to operate inefficiently. 

As an alternative to the restraint legislation which 

centralized decision- and policy-making power along with 

financial responsibility, greater levels of efficiency may have 

resulted from policies which left substantial decision- and 

policy-making authority with local boards, but which added a 

degree of local financial responsibility. 

The restraint legislation dramatically increased the 
I 

centralization of decision- and policy-making power in Victoria 

and has dampened the rate of increase in educational spending 

in British Columbia. However, to argue that this 

centralization has produced greater levels of efficiency does 

not necessarily follow. First, dampening the rate of increase 

of school district spending does not necessarily mean that the 



school system has become more efficient because- both-gozrp-amd - -- 

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 institutional 

environment in centralized systems which regulates both goals 

and means may also produce inefficiencies. , 

Rowan (1981) has argued that one of the major factors 
- - 

which promot)es inefficiency in centralized school systems is e 

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 in2:it.s are 
processed using sanctioned techniques to attain 
socially mandated ends, institutionalized 
organizations receive numerous beiefits. ( Rowan, 
1981, p. 5 5 ) .  

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 we11 as other restraint legislation. (Rec'ent legislation 

which has resulted in the increased centralization of decision- 

and policymaking in the B.C. school system is discussed in some 
- 

detail in chapter five). 

It was noted above that maximum efficiency is said to - -- 

exist -in an organization when necessary inputs aye combined 

using least-cost production methods to achieve maximum goal 



- pp - - 

attainment. Thus, the degree to which an organization &ike 

a school district achieves its goals is an important 4 a e C ~ r -  

in determining its level of efficiency. However, while some 

goals may be universal, others will differ significantly from 

school to school and district to district, given that - - 
~ommunities differ in terms of needs and preferences with 

regard-to schooling. A s  well, t0 the extent that the goals 
- -- -- 

of schooling may differ among diqtricts, the least-cost methods 

of production may also differ. Thus, in an ideal world, it 

might be possible to conclude that when the authority to 

combine necessary inputs to achieve locally-determined goals 

rests with local districts, least-cost methods of production , 

would be used. But, in the real world, it may be that the 

greatest incentive for school boards to employ least-cost 
a - 0 

methods is the electoral process, providing that some degree 
I - 

of revenue autonomy exists at the local level. 

Thus, the values, diversify and efficiency, can be 
- 

regarded as mutually-sustaining values when local control of 

programs and practices and a sufficient degree of local revenue 

. autonomy combine to become incentives for school districts to 

employ least-cost production methods. 



- 

CBAKTER 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. 

0 

--Ioan Bowen Rees, 
Government Bv 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 creation of 

smaller, and/or decentralized administrative units and by 

instituting governance structures which allow for: citizen 

participation in decision- and policy-making; local control and 

lay control of education systems, -rather than central control 

or control by professionals such as superintendents; and the 

curricular adaptation of school systems 

and to changes in those compunities over 

Studies on educational governance 

to their communities 

time. 

which favour and/or 

promote the value, diversity, abound and muster support from 

many deeply rooted social and polical values (participation and 

self-reliance 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 substantial measure of local district andjorlocal - 

school control is crucial, if local- officials are to be @.ble-_to 

adapt school programs and services to the needs and preferences 

of the local residents in the communities they serve. 

The introductory chapter to this study argues that the 

optimal policy options for school district reorganization 

schemes are those in which incieased levels of'*2equality, 
- 

efficiency and diversity are joint products. 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 imp~ovements to one 

P 
or two vm,&GC areas at the expense of one or both of the others. 

In British 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 4s 

frequently traded off in favour  of^ seeking increased, levels of 

equality and/or e,fficiency in the system. 

This chapter looks at the meaning of citizen 

participation, examines the conventional wisdom on the 

relationship between citizen participation and school district 

size, offers two perspectives from which local government can 

be viewed, develops a working definition of centralization and 

decentralization and looks at the . literature on 

trends--paradoxically, while some writers have found that 

current social values are leaning in favour of greater 

decentralization, others- document trends toward greater 

centralization. It is clear that in British Columbia the 



general trend over the last four decades, and partic~~arly ove-L - - 

the last thrw years, has been toward greater centralization.' 
- 

This analysis then focuses on the theme of expert vs. lay 

control and discusses issues related to community vs. society 

perspectives oh the goals of education. This chapter concludes 
3 

with an exploration of the thesis that school districts have 
f 

become ineffective at meeting the needs of the communities 
- -- 

within their boundaries to the extent that they are unable to 

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 a.h theorists have called for more cit- 
t 

izen participation in school affairs. Like sa many slogans, 

"citizen participation" has meant many different things and has 

been used to describe a great number of participatory 

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) vvhich 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 local arrangements which derive 
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from an open, decentralized system actually c ~ n % r - o ~ L e c l b y - - ~  - - - - 

community. T h i ~  analysis refers to citizen participation in 
C - --- 

terms of greater and lesser degrees of involvement with 

policy-making process in a school district. - -- 

SIZE AND PARTICIPATION: THE CONVENTIONAL WISDOM 

Conventional wisdom would have us believe that citizens in 
.1 . 

smaller communities participate in the local 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 scrvey 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 goierpmnts to a greater degree 

than larger communities has received little attention in 

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 urban communities, and studies in political 

geography. 

Studies in rural communities, including those by Dunne 

(19771, Edmonds and Bessai (1975), Forsyth (19831, Gehlen 
* 

419691, Nachtigal (19821, Nash (1980) : ~eshkln (1982), Sher 



--- -- 

(lW7), and Vidich and Bensman ( 19581, hive examined vartousP- - - -- 

aspects of small, rural communities, villages a& *ewrrs-& 

discuss participants and participation in local school and/or 

local school government affairs. It should be made clear that4 

none of these studies specifically sets out to investigate the 
-- 

relqionship between rates and types of participation as a 

variable of community size. But, the general message which 

emerges from these studies is that small communities can be 

dynamic political entities in which significant numbers of 

local citizens become involved in school and school government 
fl 

affairs. It is, however, often difficult to interpret such 

works without some element of nostalgia creeping 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 with urban perspectives 
- -- - 

who have knowledge and/cr experience of the isolation from the 

community of many larg2 urban and suburban school systems, and 
e 

of the lack of a sense of community in many urban and suburban 
-- 

areas, may*canclude, correctly or incorrectly, that small size 

is necessarily an important prerequisite for community 
- 

involvement, 

Stridies of urban communities, including those by Coleman 

(1971b), Fantini and Gittell (1973), Fantini and Weinstein 

(19681, Gittell (1967), Levin (1970), and Staples (19751, 

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 



many d i f f e r e n t  communit ies  and g roups  w i t h i n  t k e i r b o u n d a r k e s - . -  - - -  

A number o f  t h e  s t u d i e s  n o t e d  awe recommended t h a t  t h e  -- larger - - -- 

s y s t e m s  be d i v i d e d  i n t o  smaller u n i t s  w i t h  v a r y i n g  d e g r e e s  o f  

l o c a l  autonomy. The g e n e r a l  assumpt ion  made i n  many of t h e s e  

s t u d i e s  a p p e a r s  t o  have been t h a t  smaller u n i t s  would be  more 

a d a p t i v e  and f l e x i b l e  and would a t t e m p t  t o  i n v o l v e  i o c a l  

c i t i z e n s  t o  a greater d e g r e e  i n  t h e  a f f a i r s  o f  t h e i r  s c h o o l s  

and s c h o o l  governments .  Thus ,  many o f  t h e  s t u d i e s  of c i t i z e n -  
7 

p a r t i c i p a t i o n  and u r b a n  s c h o o l  s y s t e m s  l e a v e  u s  t o  c o n c l u d e ,  

c o r r e c t l y  o r  i n c o r r e c t l y ,  t h a t  large s ize  is  an  impediment t o  

c i t i z e n  p a r t i c i p a t i o n  w h i l e  s m a l l e r - s i z e d  u n i t s  s e r v e  - t o  

encourage  p a r t i c i p a t i o n .  

S t u d i e s  i n  p o l i t i c a l  geography a l s o  s h e d  some l i g h t  o n , t h e  

c o n v e n t i o n a l  wisdom t h a t  c i t i z e n s  i n  smaller communit ies  p a  

i c i p a t e  i n  l o c a l  government a f f a i r s  more t h a n  c i t z z e n s  

larger communit ies .  Massam (1975) h y p o t h e s i z e d  t h a t  t h b  

g e o g r a p h i c a l  s i z e  o f  a government u n i t  w a s  r e l a t e d  t o  c i t i z e n s '  

p e r c e p t i o n s  abou t  t h e .  d e g r e e  o f  c o n t r o l  t h e y  h e l d  o v e r  t h e i r  

l o c a l  government i n s t i t u t i o n s .  H e  conc luded  t h a t  a community 's  

p e r c e i v e d  l e v e l  o f  c o n t r o l  was i n v e r s e l y  r e l a t e d  t o  t h e  

g e o g r a p h i c a l  s ize  o f  a l o c a l  government u n i t .  F i g u r e  5-2 

g r a p h i c a l l y  p o r t r a y s  Massam's c o n c e p t i o n  o f  t h e  r e l a t i o n s h i p  

between p e r g e i v e d  c o n t r o l  and aiea s ize .  I t  must be p o i n t e d  

o u t  t h a t  Massam's work d o e s  n o t  add t o  o u r  knowledge o f  t h e  

r e l a t i p n s h i p  between s c h o o l  d i s t r i c t  s i z e  and d e g r e e s  and t y p e s  

o f  c i t i z e n  p a r t i c i p a t i o n  i n  pol icy-making because  i t  is 

- - c o n c e i v a b l e  t h a t  c i t i z e n s  i n  small d i s t r i c t s  may p e r c e i v e  t h a t  
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they have significant control over the policies developed-by-- 

their school board without actually exhibiting -'any - of the -- - ppp 

behaviours normally associated with participation. gy the same 

token, it is possible that, say, a single-issue interest group 

could participate in a public policy debate in a large urban 
-- / 

area and, not managing to estabiish its view in the final 
- *. 

policy statement, perceive that it had little control over the 
t 

affairs of local government. Perceptions about control, then, 

may not add to our knowledge about the relationship between 

school district size and.- rates and types of citizen 

participation. These perceptions, however, lend credence to 

the notions expressed and implied in studies of urban and rural 

communities that large size inhibits participation, perhaps 

because citizens perceive that they have little control, hence 

tend not to bother getting involved; and that small size 

encourages participation because citizens perceive that they 

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 school district size 

and citizen participation were reviewed for this analysis. 

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 thelknowledge of the writer ... (p. 20). 



Similarly, after studying both American and British 
- - - - - 

sources, David (1976) concluded that . 

- -  - 

no evidence has been presented that there is more 
political participation by elected representatives ar 
citizens in the smaller than in q e  larger local 
authority (p. 87). - = 
Finally, Guthrie's (1979) investigation of the same 

question led to similar conclusions. Guthrie (1979) s~ught a n .  
.%I 

answer to the question: "Has the increase in school and school 
-- - 

district size had any effect upon political participation over 

school matters" (p. 24)? He notes the difficulties facing n& 
0 

researcher who attempts to answer such questions, because of 

the intervention of innimerable forces during the period of 

school consolidation. Some of these .forces listed by Guthrie 

(1979) include the increased involvement of central governments 
Q ? 

in educational policy-making, increased professional educqtor 

rs7 
influence and the growth of large urban communities at the 

- 

expense of smaller rural anes. Guthrie (1979) thus determined 

that research into the question of school district size and 

political part'cipation would be tremendously difficult and in 1 ., 
the absence of such research "it is possible only to speculate 

about the answers to such questions" (p. 24). 

The key message for policy-makers who must d 

school district size, then, is that the belief 

districts encourage citizen participation because of their 

size, or the inverse, that large dTstricts discourage 

participation becau e of their size, is only conventional a 
wisdom. In the absence of empirical research, Davies (1975) 

copcluded about decentralization efforts in a number of large 
0 



- - - 

a - 
urban school system4 that the creation of smaller units 

----- - 

does n o t  assure any real change in community particc- 
patlon or increased roles for teachers or students in 
decjsion-making (but) $t can o ~ e n  UD - new 
gossibiuties for reallocation of authority and for 
participatory involvement in decision-making ( p .  35). 
( h p h a s f  s added)  . 

Ikfor-ct examiningtwo theoretical perspectives or views of ' 

r. 

l o c a l  government institutions, one important point of clarifi- 

cation, upon ,which hinges- any discussion of local. government 

issues, must he made. By virtue of the terms of the 

('~nstitutian of Canada, 

Iuca1 governments are 'creatures ' of the provincial 
jiavernment(s). (They) can create and destroy them at 
v i f f  . . .  ( H a n s o n ,  1956, p. 66). 

T h u s  i t  is clear that the existence of local school -- 
, 

h a r d ~ ,  a n d  the terms of their existence, are determined by 

provincial legislation; they cannot, legally speaking, be 

vicwcb as entities unto themselves. - 

Having  acknowledged possible limitations resulting from 

the It'gstl framework in which local governments operate, then, 

t h e r e  remhin , in theory at least, two fundamentally different 

pcrspcc t i ves f rorn which local  government struetunes can be 

viewed: from the top down and from, the bottom up. Rees (1971) 
e 

\ 

explains these perspectives 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 from ine central government 
that local authorities receive their powers ( p .  2 ) .  



The central government, cies'rous of providing s ~ v i c ~ K 1 O C 8 l  - - & 
communities in an ef f iciebt and equitable maaner, ovnl v-q 

citizens in all localities with the business of government "not 
(1 

8 

' so much in order to hear their views, as in order to embrace 

them and make them idenxify themselves with xhe system" ( p .  2 ) .  

This perspective, according to Rees (1971), derives from what 

he has called the "classical school" of local government and hc 

notes that its proponents are generally mo Y interested in 

uniform standards than local responsibility. " \ 

A second perspective, deriving from what Rees (1971) has 

-3 named the "romantic" or "historical school" views local 

government units 

as a conglomr%on of localities, each of which has, 
-\ it is 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 authorities are considered "nurs- 

eries of democratic citizenship" (Rees, 1971, p, 2) where 

comuni ty differences, local initiative and citizen 

participatiop are valued far above central control. 
, 

These two perspectives from w h i c h  loca! governments might 

be viewed -represent theoretical extremes. Nevertheless, these 

perspectives may in general. ,hays represent, on the one hand, 
4 

the perspectives of central governments which, it was pointed 

out above, determine the nature of power sharing between 

central and local a r i t h o r i t i e s ,  and, on the other hand, the 

views of some local trustees, c i ~ i z e n s ,  theorists and reformers 

about h o w  power sharing arrangements "might" or "shouIdl' be 



- 

determined. The theme, here, is centralization/decentralization; -- - -  

an analysis of apparently contradictory perceptions abut 

trends follows, after working definitions of the terms 

"centralization" and "decentralizion" have been established. 

WHAT IS MEANT BY CENTRALIZATION BND DECENTRALIZATION? 

The terms "centralization" and "decentralization" refer to --- -- 

structural adjustments or policies which shift the locus of 

control between central and local authorities. These terms 

have been used to describe such shifts on at least three 

different levels, only one of which is examined in this 

analysis. "Centralization" has been used to describe a 

transfer of decision-making power from individual schools to 

school district offices; from regions or areas, particularly in 

large urban school districts, to a central or regional district - -- 

agency; and from school district gov,ernments to provincial or 

state governments. "Decentralization" is the term used to 

describe shifts in the locus of decision-making authority in 

the opposite directions. In this analysis, the terms 

"centralization" and "decentralization" refer to shifts in the 

locus of decision-making authority to provincial, or state 

governments, from local school districts and vice versa 

respectively. 

PEBSPEXXIVES ON TRENDS IN CENTRALIZATION AND DECENTRALIZATION 

On the one hand, writers of popular books on trends in 



- 

politics, culture and personal vafiles, as well as more academic 

writers on treads in political and econcmie pefspee%fwx+, 

document an apparent shift in values in society which favours 

decentralization. Naisbitt's (1,982) Me~atrends includes a 

chapter on the centralization/decentralization theme and 

asserts that 

demands for greater bottom-up participation in 
policy-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 in American culture on "quality-of-1 i fe 

movements ('small is beautiful')" and on ''self-help, localism 

and participation" (p. 4). More academic publicat ions, for 

example, Decentralist Trends 1 n Western Democracies, edited b y  

L. J. Sharpe (lg'i'g), examine the emergence of neighbourhood 

councils and other movements to strengthen local - xoyernmcnts. 

Jacobs' (1984) Cities And i'he Wealth Of Sations makes a case 

for a new theory of economic 'life 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 recogniti,on of 

economic diversity among individual cities and regions in a 

nation, might also be considered a potent metaphor for 

pro-localists to use in response to the questions: Why do w e  

need local school boards? and, Why does the Provincial - 

Government (or State Government) not simply use its expertise 

to develop a "one best system" (Tyack, 1981, p. 30) and 



a d m i n i s t e r  t h e  s c h o o l s  from t h e  cap i t a l ?  -- - - - - - - - - - - - - - - - - - 

N a t i o n a l  c u r r e n c i e s  . . . g  i v e  p o t e n t  feedback b u t  are 
i m p o t e n t  a t  t r i g g e r i n g  appropriate c o r r e c t i o n s .  Tu 2- 
p i c t u r e  how s u c h  a t h i n g  c a n  be ,  i m a g i n e  a g r o u p  of 
people who are a l l  p r o p e r l y  e q u i p p e d  w i t h  d i a p h r a m s  
a n d  l u n g s  b u t  who s h a r e  among t h e m  o n l y  o n e  b r a i n s t e m  
b r e a t h i n g  c e n t e r .  I n  t h i s  g o o f y  a r r a n g e m e n t ,  t h e  
b r e a t h i n g  c e n t e r  would  r e c e i v e  c o n s o l i d a t e d  feedback 
o n  t h e  c a r b o n - d i o x i d e  l e v e l  of t h e  w h o l e  g r o u p  a n d  
would  be u n a b l e  t o  d i s c r i m i n a t e  among t h e  i n d i v i d u a l s  
p r o d u c i n g  i t .  E v e r y b o d y  ' s d i a p h r a m  w o u l d  be 
t r i g g e r e d  t o  c o n t r a c t  a t  t h e  same t i m e .  B u t  s u p p o s e  
some of  t h o s e  people w e r e  s l e e p i n g  w h i l e  o t h e r s  were 
p l a y i n g  t e n n i s .  S u p p o s e  some were r e a d i n g  . . .  w h i l e  
o t h e r s  were c h o p p i n g  wood. Some w o u l d  h a v e  t o  stop, 
w h a t  t h e y  w e r e  d o i n g  a n d  s u b s i d e  i n t o  a lower l e v e l  
of a c t i v i t y .  Worse y e t ,  s u p p o s e  some were swimming 
a n d  d i v i n g ,  a n d  for  some r e a s o n ,  s u c h  as  t h e  b r e a k i n g  
of t h e  s u r f ,  h a d  n o  c o n t r o l  o v e r  when t h e y  were 
s u b m e r g e d .  I m a g i n e  w h a t  w o u l d  h a p p e n  t o  t h e m .  I n  
s u c h  a n  a r r a n g e m e n t ,  t h e  f e e d b a c k  c o n t r o l  w o u l d  be 
w o r k i n g  p e r f e c t l y  on its own terms b u t  t h e  r e s u l t s  
would  b e  w r e t c h e d ,  b e c a u s e  of a f l a w  d e s i g n e d  r i g h t  
i n t o  t h e  s y s t e m  ( J a c o b s ,  1984, p .  55) .  

On t h e  o t h e r  h a n d ,  o t h e r  w r i t e r s  o n  t h e  t h e m e  of c e n t r a -  

lization/decentralization document  t r e n d s  toward a greater 

c e n t r a l i z a t i o n  of p o w e r s  i n  e d u c a t i o n a l  p o l i c y - m a k i n g  i n  t h e  

U . S . .  M i t c h e l l  a n d  E n c a r n a t i o n  (19841, f o r  e x a m p l e ,  c o n c l u d e  

t h a t  

s t a t e - l e v e l  p o l i c y - m a k i n g ,  e s p e c i a l l y  i n  
h a s  become a major focal  p o i n t  f o r  s u p p o r t e r s  a n d  
c r i t i c s  of c u r r e n t  g o v e r n m e n t a l  s e r v i c e s  ,... A w i d e  
v a r i e t y  of p o l i t i c a l ,  e c o n o m i c  a n d  soc ia l  forces h a v e  
b e e n  r e s p o n s i b l e  f o r  s h i f t i n g  t h e  i n i t i a t i v e  i n  
e d u c a t i o n a l  p o l i c y  f o r m a t i o n  away from local  a n d  
f e d e r a l  ac tors  t o  s t a t e - l e v e l  p o l i c y  s y s t e m s  (p .  4 ) .  

The r e a s o n s  c i t ed  b y  a d i t c h e l l  a n d  E n c a r n a t i o n  (1984) fo r  t h i s  

a p p a r e n t  shift i n c l u d e :  c o n t i n u e d  p r e s s u r e  from d i s a d v a n t a g e d  

a n d / o r  m i n o r i t y  g r o u p s  f o r  i n t e r v e n t i o n  o n  t h e  p a r t s  of s t a t e  

g o v e r n m e n t s  i n  local  a f f a i r sT  in t h e  i n t e r e s t  of p r o v i d i n g  more 

e q u i t a b l e  s e r v i c e  p r o v i s i o n  and access t o  s e r v i c e s ,  a n d  a 



g e n e r a l  c o n c e r n  f o r  d e c l i n i n g  p r o d u c t i ~ v l t y  e x p r e s s e d b y  

s o c i e t y  g e n e r a l l y ,  b u t  i n d u s t r y  a n d  t h e  u n i v e r s i t i e s  

p a r t i c u l a r l y .  I t  is t h u s  a p p a r e n t  t h a t  p r e s s u r e  g r o u p s  i n  

s o c i e t y  h a v e  s o u g h t ,  and  many t i m e s  g a i n e d ,  t h e  a s s i s t a n c e  o f  

c e n t r a l  gove rnmen t s  i n  f i n d i n g  s o l u t i o n s  t o  p rob lems  r e l a t e d  t o  

s c h o o l i n g  which  h a v e  t e n d e d  t o  overwhelm l o c a l  school b o a r d s .  

TRENDS TOWARD GREATER CENTRALIZATION IN BRITISH COLUMBIA 

I n  B r i t i s h  Columbia ,  t h r e e  p r i m a r y  c o n c e r n s  o f  t a + p a y e r s  

and  p a r e n t s  ivhich emerged i n  t h e  l a t e  1 9 7 0 ' s  and  e a r l y  1980 's  
0 

i n c l u d e d  (1) e x c e s s i v e  s p e n d i n g  by s c h o o l  b o a r d s  r e s u l t t n g  i n  

r e l a t i v e l y  l a rge  p r o p e r t y - t a x  i n c r e a s e s ,  ( 2 )  d i s p a r i t i e s  i n  

how s c h o o l  t a x e s  were r a i s e d ,  and  ( 3 )  a p e r c e i v e d  l a c k  o f  

e x c e l l e n c e  i n  s t u d e n t  a c h i e v e m e n t .  

I n  1980  a n d  1 9 8 1 ,  w i t h  t h e  economy o f  B . C .  i n  r e c e s s i o n ,  

t a x p a y e r  g r o u p s  p e t i t i o n e d  p r o v i n c i a l  government  l e a d e r s  

demanding r e d u c t  i o n s  i n  government  s p e n d i n g  and  t a x a t  i o n .  One 

o f  t h e  m a j o r  s o r e  s p o t s  w i t h  t a x p a y e r s  w a s  t h e  19% a v e r a g e  

i n c r e a s e  i n  s c h o o l  b o a r d  b u d g e t s  between 1980  and  I981 which 
0 

c a u s e d  s c h o o l  t a x e s  on  s i n g l e  f a m i l y  d w e l l i n g s  t o  i n c r e a s e  

a p p r o x i m a t e l y  25%, on  a v e r a g e ,  o v e r  t h e  p r e v i o u s  y e a r  ( F l e m i n g ,  

1 9 8 5 ,  p .  6 ) .  U n d e ~ d r o v i n c i a l  l e g i s l a t i o n ,  p r i o r  t o  1 9 8 3 ,  when 

s c h o o l  d i s t r i c t  b u d g e t s  e x c e e d e d  t h e  t o t a l  o f  p r o v i n c i a l  . - 

a l l o w a n c e s  and  g r a n t s ,  

local  d i s t r i c t s  c o u l d  i n c r e a s e  a t  t h e i r  , o w n  
d i s c r e t i o n ,  e d u c a t i o n a l  s p e n d i n g  by  t a x i n g  i n  e x c e s s  
o f  t h e  basic s c h o o l  l e v y  t h a t  w a s  p r o v i n c i a l l y  
a p p l i e d  ( F l e m i n g ,  1 9 8 5 ,  p .  6 ) .  

Anothe r  major s o u r c e  o f  c o m p l a i n t  f o r  t a x p a y e r  g r o u p s  
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appeared to be disparities in how taxes wer& rai-sedy-For--- -- 

example, school districts with large non-residential tax - bases - -  - 

were able to raise additional tax revenues with less effect on 

B home owners than were school districts with small 

non-residential tax bases. 

Since 1982, the province, rather than the 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 local school 
boards, 

3. remove the non-residential tax base from the 
jurisdiction of local authorities, and 

4. set levels of educational service in 
ac ordance with newly-developed criteria". 
P P leming, 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 subjects. 

With regard to recent trends toward increased 

centralization of policy-making in British Columbia, a number 

of conclusions are possible. First, it is apparent that the 
- - 

provincial government has been more responsive to taxpayer 

concerns over rapidly rising school board expenditures than 

have locally-elected school boards. Second, the trend toward 

increased 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). 
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Finally, it is clear that with the degree of centran-zatnfon - - 

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 they want to support the schools, nor do 

locally-elected representatives have much roam left to 

manoeuvre 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 proposals and policies concerning school district 

organization, policy-makers 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 upon 
r 

theories of governance which favour diversity, the effects of 

policies designed to give such theories practical application 

in the real world may not produce structures which actually 

operate according to those theoretical value systems. In 

concrete terms, some theorists (Boyd, 1978, and Rees, 1971) 

make the case, for example, that local self-government must be 
e- 

considered "a value unto itself" (Boyd, 1978, p. 622), and 

while policy-makers may agree with such a theoretical construct 



i n  p r i n c i p l e ,  i t  may b e  e x t r e m e l y  d i f f i c u l t  t o  l e g i s l a t e s u c h - -  
- --- 

t h e o r i e s  i n t o  loca l  government  p r a c t i c e s .  The n e x t  i s s u e  t o  be 
/ 

d i s c u s s e d  i.llustrates t h i s  p o i n t .  I n  many e d u c a t i o n a l  s y s t e m s ,  

p o l i c i e s  d e s i g n e d  t o  ' s u p p o r t  loca l ,  l a y  c o n t r o l  o f  s c h o o l  66 

d i s t r i c t s ,  i t  h a s  been a r g u e d  i n  many s t u d i e s ,  a c t u a l l y  

p roduced  s t r u c t u r e s  which  encour%ge t h e  c o n t r o l  of s c h o o l  

s y s t e m s  by  b u r e a u c r a t s  o r  p r o f e s s i o n a l  e d u c a t o r s .  

EXPERT VS. LAY CONTROL IN LOCAL SCHOOL DISTRICTS 

Mario F a n t i n i ,  i n  h i s  f o r e w o r d  t o  M a r i l y n  G i t t e l l ' s  ( 1 9 6 7 )  

s t u d y  o f  s c h o o l  p o l i c y  i n  N e w  York,  P a r t i c i p a n t s  and  

P a r t i c i p a t i o n ,  d i s c u s s e s  t h e  r o l e  o f  a n  e n d u r i n g  mythology  i n  

p u b l i c  p e r c e p t i o n s  a b o u t  s c h o o l  g o v e r n a n c e .  H e  b e g i n s :  

Once upon a t i m e ,  t h e  people ,  c r e a t e d  p u b l i c  s c h o o l s  
and  t h e  s c h o o l s  b e l o n g e d  t o  them ( p .  v i i ) .  

L a t e r  h e  o b s e r v e s ,  r 
The p e o p l e  s t i l l  pay f o r  p u b l i c  e d u c a t i o n ,  a n d  i t  is 
from t h e m  t h a t  t h e  p u b l i c  s c h o o l s  draw c o n t i n u i n g  
s a n c t i o n .  But i t  is  a myth t h a t  s a n c t i o n  a n d  s u p p o r t  
add  up  t o  c o n t r o l  ( p .  v i i ) .  

~ i n a l i ~ ,  F a n t i n i  e x p l o r e s  t h e  t h e s i s  t h a t  c o n t r o l  of p u b l i c  

e d u c a t i o n  h a s  been g i v e n  o v e r  almost e x c l u s i v e l y  t o  management 

and  t h a t ,  a s  a r e s u l t ,  many large s c h o o l  s y s t e m s  h a v e  t a k e n  on 

t h e  charac ter i s t ics  o f  huge c o r p o r a t e  e n t e r p r i s e s ,  i n c r e a s i n g l y  

d i s t a n t  f rom t h e  p u b l i c .  While  Zenke ( 1 9 7 5 )  a t t r i b u t e s  t h i s  

wel l -documented  l a c k  o f  r e s p o n s i v e n e s s  on  t h e  p a r t s  of s c h o o l  

b o a r d s  t o  t h e i r  communi t i e s  t o  f a c t o r s  o f  s i ze  ( i . e .  t h e  larger 

t h e  o r g a n i z a t i o n  t h e  less r e s p o n s i v e ) ,  van Gee1 ( 1 9 7 6 ) ~  G i t t e l l  

(1967), Z e i g l e r  and  Tucke r  (1981) and  o t h e r s  a t t r i b u t e  much o f  
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this lack of responsiveness to administrator ciominin-cCeecf 7 

school board decision- and policy-making. 

Three major reasons cited in the American literature on school 

governance, for the gradual transfer of power during the last 
P 

4' 
forty-and-more years from lay persons to professional 

1 

administrators include:.%! 
ip 

perceptions that petty corruption in local 
government could be minimized if "neutral" or 

administrators 3r bureaucrats 
involved in tte process, 
,' a 

the s; ming ij.zbility oi lay persons to 
underst&d the compl~ui +les 05' specialization 
in reor&nized large; systems, and 

perceive6 feelings of inadequacy on the part& 
of less-educated lay persons to compete with 
highly educated specialists for 
decision- and policy-making. 

d 

is noteworthy that a number of diverse studies of the 
t 

school system in British Columbia document, o r  give craence . - 
- L  - 

to, the reasons cited in the American literature for 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 local decision-and policy-making power to professional 

administrators as a method of removing the llpoliticsll and 

corruption from local school governments. - 

The American literature notes secondly that lay persons 

tended to rely more on professional advisors when school 
b 

systems were reorganized and became larger an@ moce complex, 

employing a greater number of specialists. A parallel current 
,.v -* i 44 r 

. ? 



is e v i d e n t  i n  a t  least  one  s t u d y  c o n d u c t e d - i n  ~B~itish-Co-1umb*a7- 

J.F.K. E n g l i s h  ( 1 9 5 6 ) ,  The A s s i s t a n t  Deputy M i n i s t e r  i n  The 
- - -  

- Department o f  Educa t ion  i n  V i c t o r i a ,  w r o t e  . a.: d o c t o r a l  

d i s s e r t a t i o n  on t h e  e f f e c t s  o f  t h e  mass ive  r e o r g a n i z a t i o n s  o f  

t h e  s c h o o l  d i s t r i c t  s y s t e m  i n  1946,  f o l l o w i n g  t h e  Cameron 

R e ~ o r t .  E n g l i s h  (1956)  conc luded  t h a t  

b o a r d s  t a k e  advan tage  o f  t h e  p r o f e s s i o n a l  knowledge, 
e x p e r i e n c e  and t r a i n i n g  o f  t h e  i n s p e c t o r .  T h e r e  i s ,  
however,  a d e f i n i t e  i m p r e s s i o n  t h a t  b o a r d s  of larger 
u n i t s  make s o  many g e n e r a l  demands upon t h e  i n s p e c t o r  
t h a t  h i s  work as t h e  s u p e r v i s o r  o f  i n s t r u c t i o n  
s u f f e r s  ( p .  27). 

T h i s  f i n d i n g  would i n d i c a t e  t h a t  a f t e r  t h e  c r e a t i o n  o f  larger 
? 

s c h o o l  d i s t r i c t s  i n  B r i t i s h  Columbia t h e  r o l e  o f  t h e  s c h o o l  i n -  

s p e c t o r ,  a t  least  i n  t h e  l a r g e r  u n i t s ,  w a s  c h a n g i n g  from a 

s u p e r v i s o r  of  i n s t r u c t i o n  t o  a t r u s t e e  a d v i s o r ,  p e r h a p s  because  . 

of  t h e  new c o m p l e x i t i e s  b rough t  a b o u t  by t h e  c r e a t i o n  o f  l a rge -  
- 

u n i t s  o f  a d m i n i s t r a t i o n .  

T h e  t h i r d  r e a s o n  f o r  t h e  i n c r e a s e  i n  t h e  power o f  p r o f e s -  

s i o n a l  a d m i n i s t r a t o r s  a t  t h e  expense  o f  l a y  p e r s o n s ,  i n d i c a t e d  

i n  t h e  American l i t e r a t u r e ,  relates t o  t h e  s e c o n d  r e a s o n ,  

d i s c u s s e d  above ,  bu t  c o n c e r n s  t h e  p e r c e i v e d  f e e l i n g s  o f  

inadequacy on t h e  p a r t s  o f  l a y  p e r s o n s  t o  compete w i t h  

h igh ly -educa ted  s p e c i a l i s t s  f o r  i n f l u e n c e  i n  dec i s ion-making .  

T h i s  e d u c a t i o n  gap  between e l e c t e d  and a p p o i n t e d  o f f i c i a l s  i n  

l o c a l  s c h o o l  d i s t r i c t s ,  which p e r h a p s  l e d  t o  f e e l i n g s  o f  

inadequacy on t h e  p a r t s  o f  e l e c t e d  o f f i c i a l s ,  may a l s o  have  " 

been one  of t h e  r e a s o n s  why c i t i z e n s  g e n e r a l l y ,  b u t  

p a r , t i c u l a r l y  t h e  less e d u c a t e d  o n e s ,  t e n d e d  t o  be less i n c l i n e d  



- -- - 

t o  p a r t i c i p a t e  i n  loca l  s c h o o l  a f f a i r s  a s  t h e  more 
\ 

h i g h l y - e d u c a t e d  p r o f e s s i o n a l s  g a i n e d  i n c r e a s e d  i n f l u e n c e  w i t h  - 

Q 
l o c a l  t r u s t e e s .  On t h i s  p o i n t ,  S h a r p e  ( 1 9 7 9 ) ,  h a v i n g - e x a m i n e d  

\ 
a number ,of s o c i o l o g i c a l  s t u d i e s ,  c o n c l u d e d  t h a t  

t h e r e  is a great d e a l  o f  e v i d e n c e  s u g g e s t i n g  t h a t  a 
d e c i s i v e  factor  i n  i n f l u e n c i n g  t h e  e x t e n t  t o  which 
p e o p l e  p a r t i c i p a t e  i n  p o l i t i c s  and  ge t  i n v o l v e d  i n  
v o l u n t a r y  g r o u p  a c t i v i t y  is t h e  l e n g t h  of f o r m a l  
e d u c a t i o n  t h e y  h a v e  been  exposed  t o  ( p .  28) .  

- 

D i c k i n s o n  ( 1 9 7 0 )  c o n d u c t e d  a s t u d y  i n  t h e  Okanagan r e g i o n  

o f  B r i t i s h  Columbia  a n d  h i s  f i n d i n g s  c o r r o b o r a t e  t h o s e  of 

S h a r p e  (1979  ) . D i c k i n s o n  ( 1 9 7 0 )  found  t h a t  " e d y c a t  i o n a l  

a t t a i n m e n t  is i n v e r s e l y  r e l a t e d  t o  a l i e n a t i o n "  ( p .  11 ) . 
D i c k i n s o n ' s  f i n d i n g s  s h e d  a t  least  some l i g h t  on  t h e  p o s s i b l e  

r e a s o n s  f o r  n o n - p a r t i c i p a t i o n  i n  p u b l i c  a f f a i r s  o f  c i t i z e n s  o f  

low e d u c a t i o n a l  a t t a i n m e n t  i n  B r i t i s h  Columbia  which s u p p o r t  - 
/ 

t h e  r e a s o n s  c i t e d  i n  t h e  American l i t e r a t u r e  f o r  t h e  i n c r e a s e d  

i n f l u e n c e  o f  t h e  " e x p e r t " ,  o r  t h e  p r o f e s s i o n a l  a d m i n i s t r a t o r ,  
P 

and  t h e  c o n c o m i t a n t  d e c r e a s e  i n  i n f l u e n c e  o f  l a y  p e r s o n s  i n  
"' 

s c h o o l  a f f a i r s .  

CONFIJCTING GOAL PERSPECTIVES: SOCIETY VS. COMMUNITY 

The v a l u e ,  d i v e r s i t y ,  i f  emphas i zed  i n  p r o p o s a l s  and  

p o l i c i e s  c o n c e r n i n g  s c h o o l  d i s t r i c t  s t r u c t u r e s ,  would r e q u i r e  

o r  create s t r u c t u r e s  which  would allow s c h o o l  s y s t e m s  t o  adapt 

t h e m s e l v e s  t o  t h e  e x p e c t a t  i o n s  o f  the cornmunit ies t h e y  s e r v e  : i 

e a c h  d i s t r i c t '  would be r e s p o n s i b l e  f o r  f o r m u l a t i n g  i ts  own 

answer  t o  t h e  q u e s t i o n :  What are  s c h o o l s  f o r ?  A s  Coleman 
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( 1971 ) has determined, the _responses to this-, questi-or "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 andQliver (1969): 

( A  community) signifies a closely knit, generally 
self-sufficient rural group in which the extended 
family serves not only the functions of eqconomic 
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 life varies 
inappreciably from one generation to the next. 

A sharp contrast to this type of group is mass 
society, characterized by large numbers of people 
within an urban industrial environment, influenced by 
many institution$ 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 loyalties 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 perspective would want schools to offer a 
1 

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 
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- - norms," whereas larger districts, which tend to offer a broader, 
- 

range of services, may more'closely approximate the society -- 

perspective (Coleman, 1971, p. 9). It would appear, then, that 

the move to fewer and larger districts in many jurisdictions 

has represented a vast number of victories for the society 

perspective- over the community view. It is clear, also, t h a t  
a fl  

the triumphs of the society perspective represent victories for. - 

the value, equality (in the sense of "sameness") over ,, 
diversity. 

a 

It must be noted once again that provincial policy-makers* 

determine the balance of power, of the terms of control-sharing 

with local school districts. Given this legal fact of life, it  

is worthy of comment that those t'experts" to whom the central 

policy-makers have turned for advice have historically shown,an 
a 

.?, overwhelming bias toward the society perspective. An 
t P 

examination of the academic of the authors of 
I 

reports to the provincial government on school district 
1 

reorganization, as well as an analysis of the value 

perspectives in those reports (Chapter 2 )  lends credence to 

this observation. A more rkcent report (more recent Ahan those 

discussed in Chapter 2 )  is one further piece of evidence which 
b 

illustrates the preponderance of the society view -bias on the 

goals of education. 

In 1974, the Small enior Secondary School Study Committee 

prepared An Interim Report to the Ministef of Education for I 

British Columbia which noted that the small secondary schools 

v in B.C. tended to be in sparsely-populated, rura and isolated 
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conrnrunf t f cs and a d o p t e d  t h e - p h i l o s o p h y  t h a t - - " t g e z f r n s o Y - t - h e  

s m a l  f senior secondary s c h o o l s  s h o u l d  n o t  d i f f e r  f r o m  t h o s e  o f  

a n y  school &-pmince" (p .  2). T h e  r e p o r t  f u r t h e r  s tated 

t h a t  small scconaary s c h o o l s  w e r e  e s s e n t i a l  & 

Y 
i f  secondary s c h o o l  p u p i l s  l i v i n g  i n  remote areas of 
t h e  province are g o i n g  t o  be p r o v i d e d  t h e  same o p p o r -  
t u n i t i e s  as t h o s e  s t u d e n t s  l i v i n g  i n  more p o p u l a t e d  

' areas  (p. 21~.  

C l e a r l y ,  w h i l e  t h e  r e p o r t  a c k h o w l e d g e s  t h a t  f u n d i n g  

f o r m u l a e  s h o u l d  be a d j u s t e d  t o  allow f o r  greater e q u a l i t y  

uetwcen large and small s c h o o l s  i n  terms of s e r v i c e  p r o v i s i o n ,  

i t  dGgues t h a t  t h e  goals o f  e d u c a t i o n  s h o u l d  be s i m i l a r ,  i f  n i t  

identica2, t h r o u g h o u t  t h e  p r o v i n c e  a n d  t h e r e b y  f l i e s  i n  t h e  

face of t h e  v a l u e ,  d i v e r s i t y .  The  c o n c l u s i o n s  of t h e  1974 

report  are a l so  i l l u s t r a t i v e  of w h a t  T y a c k  1 9 '  h a s  - 

i d e n t i f i e d  a s  n s i g n i f i c a n t  theme  i n  U . S .  e d u c a t i o n  

history--the s e a r c h  f o r  " t h e  o n e  b e s t  s y s t e m "  ( p .  30). 

5 $ -. 
T h i s  c h a p t e r  e x a m i n e d  t h e  mean ing-  _o f  c i t i z e n  

- 4  I - 
e 

participation, n o t i n g  t h a t  t h e  term w a s  a s l o g a n  a n d  referfe'd' 

to a number o f  p o s s i b l e  p a r t i c i p a t o r y  b e h a v i o u r s  w h i c h  h a d  b e e n  

arranged o n  a c o n t i n u u m  by S a x e  (1975). T h e n ,  p o i n t i n g  o u t  t h e  

absence of e m p i r i c a l  s t u d i e s  octhe r e l a t i o n s h i p  b e t w e e n  s c h o o l  
- 

d f s t r f e t  size and  degrees a n d  t y p e s  o f  c i t i z e n  p a r t i c i p a t i o n ,  

t h i s  chapter  l o o k e d  a t  t h e  p o s s i b l e  s o u r c e s  o f  t h e  c o n v e n t i o n a l  

wisdom o n  t h i s  i s s u e - - c o n v e n t i o n a l  wisdom which  is a s s u m e d  t o  

be t r u t h  i n  a p l e t h o r a  o f  s t u d i e s .  T h i s  c h a p t e r  t h e n  t u r n e d  t o  
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an analysis of a number of factors whose combined effects havep- - 

tended to reinforce uniformity rather than diversity LL schcxSl 

district operations. First, legally speaking, the provincial 

governments in Canada hold all of the cards, in that it is their 

responsiblity to determine and adjust the nature of 

power-sh0aring arrangements between themselves and the local \. 
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 support opposite perceived tendencies in - terms of 

power-sharing arrangements between central and local 

authorities which goverfi schools. In British Columbia, for 

example, it was pointed out that it was the Provincial 
0 

b 

Government which recently seized the initiative from local 

boards on issues concerning finance and quality--issues which 
- 

had apparently overwhelmed many local boards in the Province. 

Third, the trend over the last forty-and-more years toward 

increased administrator control of local board policy-making 

was documented. Finally, two perspectives on the goals of 

education were discussed and the case was made that the socieyy 

perspective, represented by the larger school district units, 
7s  

had won a long series of victories over the community 

perspective. -. It was also noted that the bulk of reports 

submitted 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 



communities alike. It is thus clear that while pcCrf~Cyy-makers C- pp 

may have intended to encourage diversity among school systems- 
? 

in the past, a variety of forces inside 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 a E T I N G  LOCAL 
* 

NEEDS TEE EXTENT THAT THEY ARE ABLE TO CELANGE AND ADAPT 

The thesis explored in this section is that school 

districts are effective in meeting the needs of the 'communities 

within their boundaries to the extent that they are able to 

adapt themselves .to the needs of those communities and to 

changes in those a m m u n i t i n  over time. The overwhelming 

emphasis on the structural reform of school districts (moving 

boundaries and consolidation) which arose 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 Re~ort Of 

The Commission of Inauirv 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 



that "vniformity is almost the same 9s a lack ofppr3gress" - 

(Cameron, 1945, p. 371, - and warned that f lexihility had to b e  

built into any system whose chief priority was equality of 

service prpvision in a jGrisdiction as vast as British 

Columbia. 

It could be that increased levels of diversity, (diversity 

subsumes the notions of citizen participation, lay control, 
-- -p - 

local control, and decentralized decision- ' and policy-making) 

could be achieved through changes in organizational attitudes 

- 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 to a school 
district, but what 'the district does with it ( p .  8 ) .  
(Emphasis in the original.) 

Further to this, on the topic change, Fullan (1982)  points 

out that - 
real change, whethef desireb 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, . 

The accomplishment and professional growth . . . .  
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 d - 
attempts at reform (p. 2 6 ) .  

Murnane (1981) also notes the importance of examini,ng the 

behaviours and attitudes of key actors within the school 

systems. 

The relationships between the primary 
- inputs--teachers, students and families--and the 



-- - 

outputs--student skills--depend critically on t h e  - - 

behaviour of (these) key actors. Their behaviour is 
sensitive to the incentives provided by the school -- -- -- 
system (p. 32). 

'i 
The work of Berman and McLaughlin (1979), Fullan (1982) 

and Murnane (i981) emphasizes the necessity of examining 

relationships, attitudes and behaviours in studies of change 
' 4 

and effectiveness in school systems. A closer examin on of & 
the work of Berman and McLaughlin (l979), because of its focus 

on the school district, 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 district development according to 

their adaptive attitudes and behaviours. To determine these 

behavioural or attitudinal skates, Berman and McLaughlin (1979) 

looked. at how school districts responded to five basic 
4- 

dilemmas. A district's responses to these dilemmas allowed it 
4 

to be classified as being in a state of "maintenancet' or 

The five dilemmas with which a school district must 

constantly deal require 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 &uses concern about teaching quality, standards 
- 

and performance objectives. 

The second dilemma is captured in the question: 'Should 

there be a high degree of centralization or a high degree of 

decentralization" (Berman and McLaughlin, 1979, p. l o ) ?  The 

promotion of decentralist policies may give schools the freedom 

they need to adapt 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 with the question: 

"How can a district protect itself from external political 

control or from endless conflicting demapds that cannot be met, 

while being responsive and accountable to legitimate forces" 

(Berman and McLaughlin, 1979, p. lo)? 

The fourth dilemma concerns delivery goals versus 

nondelivery goals. Districts are continually setting and 

seeking multiple goals; delivery, bureaucratic and political. 

Conflicts arise, choices ne'ed to be made, and some goals w i Y 5  

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 knowledge 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 



which "do n o t  f u l l y  or e x a c t l y  c a p t u r e  t h e  ~omple~--r-ea-l-i-t-&es-- - 

t h a t  c o n s t i t u t e  s c h o o l  d i s t r i c t  l i f e "  ' ( p .  631, b u t  which show 
- - -  - 

how t y p e s  o f  c o n t r o l  dynamics  create d i f f e r e n t  i n c e n t i v e s  and  

r e s p o n s e s  i n  a s y s t e m .  T h e s e  i d e a l  s t a tes  are c o n t r a s t e d  i n  

summary form i n  F i g u r e  5-3.  

Even though  t h e '  t w o  i d e a l  c h a r a c t e r i s t i c  s ta tes  o f  s c h o o l  
7 

d i s t r i c t  development  t h e o r e t i c a l  e x t r e m e s ,  some 

compar i sons  between a n d  t h e  s c h o o l  s y s t e m  o f  
f 

B r i t i s h  Columbia are p o s s i b l e .  I t  would a p p e a r  t h a t  t h e  

i n c e n t i v e s ,  c o n t r o l s ,  b e h a v i o u r s  and  a t t i t u d e s  which  

c h a r a c t e r i z e  many o f  t h e  s c h o o l  d i s t r i c t s  i n  t h e  P r o v i n c e  are 

f a r  c l o s e r  t o  Berman a n d  McLaughl in l  s ( 1 9 7 9 )  c o n c e p t i o n s  o f  t h e  

s t a t e  o f  ma in t enance  t h a n  t h e y  are t o  t h e  s t a t e  o f  developmen*. 
,.- 

I t  w a s  p o i n t e d  o u t  ear l ier  t h a t  d i v e r s i t y ,  c l e a r l y  e v i d e n t  

i n  Cameron 's  (1945) v a l u e  scheme,  u p o n  which  t h e  c u r r e n t % c h o o l  

d i s t r i c t  s y s t e m  w a s  b u i l t ,  h a s ,  o v e r  t i m e ,  been  r e p l a c e d  w i t h  

p r a c t i c e s  which e x e m p l i f y  t h e  v a l u e s  o f  u n i f o r m i t y  and  

c o n f o r m i t y .  The l a s t  f o r t y  y e a r s ,  and  p a r t i c u l a r l y  t h e  las t  

t h r e e  y e a r s ,  have  s e e n  t h e  t r i u m p h  o f  t h e  top-down view o f  

local  government ,  greater c e n t r a l i z a t i o n  o f  d e c i s i o n -  and  

po l i cy -mak ing  powers ,  a s i g n i f i c a n t  d e c l i n e  i n  l a y  c o n t r o l  and  

c i t i z e n  p a r t i c i p a t i o n ,  and  a l o n g  series of v i c t o r i e s  f o r  t h e  

, soc ie ty  p e r s p e c t i v e  on t h e  g o a l s  o f  e d u c a t i o n .  T h e s e  factors  

have  t e n d e d  t o  e n c o u r a g e  t h e  deve lopment  of a s t a n d a r d i z e d  
B 

p r o v i n c i a l  c u r r i c u l u m '  which  makes o n l y  minor  c o n c e s s i o n s  t o  

l o c a l l y - d e v e l o p e d  c o u r s e s ,  top-down a u t h o r i t y  r e l a t i o n s h i p s  

,where t h e  n e e d s  o f  t h e  b u r e a u c r a d e s  t o  p r o t e c t  t h e m s e l v e s  



- - 

1) De l i ve r y  u n i f o m i t y .  Rout inized proced- 
ures i n  the area o f  personnel, cur r icu lum 
budget ing and de l  i v e r y  operat ions embody 
incen t i ves  and expectat ions t h a t  discourage 
d i v e r s i t y  i n  teaching pract ices.  

2) Loose cou l i n  . Schools are i s o l a t e d  
f rom H eac o e r  and from the cen t r a l  adminis- 
t r a t i o n .  The o r g a n i t a t i m a l  pa t te rns  t h a t  
de f i ne  t h i s  s t r u c t u r e  a re  a  lack  o f  t r u s t ,  
pa r t i t f onec t  decision-making--structurandT 
top-down s t y l e  o f  a u t h o r i t y  re la t ionsh ips .  
Feedback between adm in i s t r a t i ve  l e v e l s  
cons is ts  o f  symbolic r epo r t i ng  and re in fo rces  
the  s ta tus  quo. 

DUEL- 
- - - -  

1) De l i ve ry  d i v e n i  ty. The developed sys t -  
em encourages d e l i v e r y  d i v e r s i t y  because i t  
be1 ieves d i v e r s i t y  i s  both i nev i t ab l e  and 
desirable.  High q u a l i t y  d e l i v e r y  i s  
supported. expected and monitored. 

2) In tegrated loose c o u ~ l i n q .  The develo - 
ed d i s t r i c t  deals w i t h  svstem i n t e a r a t i o n  1 v  -~ - 
d l  spersing decl  sion-making power f h rou  hob i  
the system r a t h e r  than husbanding b t b h  - - - - - - - - 1 
center o r  o a r t i  t i o n i n a  i t  i n t o  seamented 
f iefdoms. ins tead  o f  i t t e m p t i n g  t o  *impose 
bureaucrat ic con t ro ls ,  the system seeks 
i n t eg ra t i on  by a) de le  a t i n g  a u t h o r i t y  
downward w i t h i n  a  cen t r a l  ? ramework t h a t  has 
regresentat i ve po l  icy-makf ng comni t t ees  and 
emphasf zes shared responsi b i  1 t y  b)  
i n s t i t u t i n g  feedback channels t h a t  a l l ow  
cen t ra l  coord inat ion,  monitoring and support 
c )  es tab l i sh i ng  improved educat ional 
de l i ve r y  as a  comnon system purpose and d )  
promoting mutual t r u s t .  

3) Subordinat ion o f  d e l i v e r y  concerns. The 
absence o f  a  sense o f  u n i f i e d  concern w i t h  

3) Primacy o f  d e l i v e r y  concerns. The p r i -  
o r i t y  i s  de l  i verv. Pol i t f c a l  and 

d e l i v e r y  a r i s i n g  ou t  o f  i n s u l a r i t y  and 
m i s t r u s t  between admini s t r a t i  ve leve ls .  The 
m j o r  goal o f  the system f s  t o  p ro tec t  i t s e l f  
f rom i n t e r n a l  c o n f l i c t s  and ex te rna l  t h rea t s  
i n  o rder  t o  ma in ta in  the  s t a t us  quo. 

- -- - - -- 

bureaucrat ic a c t i v i t f e s  are" seen as means 
t o  advance d e l i v e r y  concerns. 

4) Closed boundary. I n  o rder  t o  p ro tec t  i t- 
s e l f  the system i s  sealed o f f  f rom ou ts ide  
pressures and in f luences.  Admin is t ra tors  
tend t o  be r e a c t i v h  Pressures from ou ts ide  
a re  ignored, absorbed, coopted o r  i so la ted .  
When o the r  defenses f a i l ,  changes are added 
inc rementa l l y  t o  the  system w i thou t  rep lac ing  
e x i s t i n g  core processes. 

4) Boundary ' openness. The developm&t 
system looks outward, i s  p roac t i ve  toward 
i t s  c o m n i t y  and the l a r  e r  env.fronment. 
I t  t r i e s  t o  s t r i k e  a  i a l a n c e  . between 
at tempt in  t o  maximize the support and the . 
con t r i bu t  9 ons o f  a  broad base o f  the 
comnunity and t o  r e t a i n  i t s  autonomy. This 
balance recogni zes the openness and 
interdependence o f  the d i  s ' t r i c t  and the 
l o c a l  comnuni ty.  

5 )  S t a b i l i t y  as cons t ra in t .  The i ncen t f  ves 
and c o n t r o l  s t r u c t w e s  i n  the svstem dfscour- 
age, r i s k - t ak i ng .  There i s  a r e l i ance  on 
formal author! t y  r e l a t i ons ,  r ou t i n i zed  
behaviour, con t r o l ,  u n i f o r m i t y  and "safe" 
reac t ions  t o  pressures. S i g n i f i c a n t  change 
i s  feared. 

5 )  I n s t i t u t i m r l i z e d  change. A contfnuous 
process o f  s f g n i f i c a n t  chan e i s  viewed as 

norms-e.g. 
I desf rab le  and e s s e n t a l  c u l t u r a l  

r i s k - f ak fng  and 
profess ional  ism--support an atmesphere and 
an expectatfon f o r  change a t  a l f  l eve ls .  
I n  t h l s  context ,  change i s  not  
destab i lTzfng because change e f f o r t s  are 
undertaken on l y  if a consensus over needs 
(not means) can be formed, and the new 
prac t i ces  are r ou t i n f zed  i n t o  everyday 
operat ions and rep lace r a t h e r  than compete 
w i t h  o r  stmply d i s r u p t  o l d  p rac t i ces .  

q h e s e  sumnaries a re  no t  gene ra l l y  i n  the 
words o f  the authors. 
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s e r v i c e s  t o  s t u d e n t s  and communi t ies ,  a n d  where r i s k - t a k i n g  is 

d i s c o u r a g e d .  

Zenke (1975)  h a s  c o n c e p t u a l i z e d  t h e  i n t e r n a l  o r g a n i z a t i o n  

o f  a school d i s t r i c t ,  d e s i g n e d  t o  e n c o u r a g e  and s u p p o r t  

d i v e r s i t y ,  which r e p r e s e n t s .  i n  c o n c r e t e  t e r m s  many o f  t h e  

i n c e n t i v e s  and c o n t r o l s  t h a t  Berman and  McLaughlin (1979)  
. 

- - i d e n t i f y  i n  s c h o o l  s y s t e m s  i n  what t h e y  c a l l  a s t a t e  of 

"development .  " Zenke 11975 ) h o l d s  t h a t  

t y p i c a l l y  t h e  o r g a n i z a t i o n  o f  s c h o o l  s y s t e m s  h a s  been - -- - 

pyramida l  i n  form,  w i t h  t h e  s c h o o l  b o a r d  a t  t h e  t o p  
and t h e  t e a c h e r s  and s t Q d e n t s  a t  t h e  bot tom ( p .  5 4 ) .  

f 

Zenke (1975) p r o p o s e s  t h a t  t h e  pyramid be i n v e r t e d  so t h a t  t h e  

s t u d e n t s  would .be p l a c e d  a t  t h e  t o p .  Then,  

immedia te ly  below t h e  s t u d e n t s  i n  t h e  i n v e r t e d  
pyramid would b e  t h e  t e a c h e r s ,  t h e n  t h e  p r i n c i p a l s ,  
and somewhere below t h e  p r i n c i p a l  l e v e l  would be  t h e  
c e n t r a m f f i c e  s t a f f ( p . 5 4 ) .  

F u r t h e r ,  Zenke (1975)  h a s  d e t e r m i n e d  t h a t  i n  s u c h  an  
, 

o r g a n i z a t i o n a l  d e s i g n  p e r s p e c t i v e  

one  o f  t h e  b e s t  t h i n g s  t h a t  p r i n c i p a l s  c o u l d  d o  would 
be t o  g e t  o u t  of t h e  way o f  t e a c h e r s  a n d  l e t  them 
t e a c h ,  and s o . o n  down t h r o u g h o u t  t h e  o r g a n i z a t i o n a l  
d e s i g n  w i t h  t h o s e  i n d i v i d u a l s  i n  p o s i t i o n s ,  a t  lower 
l e v e l s  g e t t i n g  o u t  o f  t h e  way o f  t h o s e  a t  t h e  ' l e v e l s  
above them, f r e e i n g  them t o  a c c o m p l i s h  t h e  t a s k s  f o r  
which t h e y  were employed ( p .  54) .  

I n  s p i t e  o f  t h e  t h e o r e t i c a l  v a l u e  s y s t e m s  examined above  
- - 

which have  f o r  i n c r e a s e d  emphas i s  o n  t h e  v a l u e ,  

d i v e r s i t y ,  i t  a p p e a r s  t h a t  d i v e r s i t y  h a s  n o t  been  v a l u e d  much 

i n  p r a c t i c e  i n  t h e  s c h o o l  d i s t r i c t  s y s t e m  i n  B r i t i s h  Columbia.  

The case was made h e r e  t h a t  s t r u c t u r a l  reform--such as t h e  



6 
- -- 

reorganization o C  schooL-distpic%-unit-S--may-not- be-a waytop---- 

achieve diversity in schod - d-2str-i-ct---~pg-~a-s. IA-- 

-suggested, however, that the value, diversity, may be 

emphasized or de-emphasized in a school district system as a -- 
result of incentives and controls built into the organizational 

structures, inside school district-nd perhaps in the 
\ 

province, which encourage or discourage adaptation and change. 
- - - - - - - - 



CHBKTER SIX: , .,REVIEW 

The purpose  o f  t h i s  p a p e r  is t o  p r o v i d e  po l i cy -makers  a t  

t h e  l o c a l ,  p r o v i n c i a l  or  s ta te  l e v e l s ,  as w e l l  as o t h e r  

s t a k e r h o l d i n g  a u d i e n c e s ,  w i t h  a n  a n a l y s i s  o f  i s s u e s  which 

impact upon v a l u e  q u e s t i o n s  t h a t  have  a r i s e n  i n  s c h o o l  d i s t r i c t  
- 

r e o r g a n i z a t i o n  p r o p o s a l s ,  s t u d i e s  and p o l i c i e s  i n  a number o f  

j u r i s d i c t i o n s  on t h i s - c o n t i n e n t .  I n  g e n e r a l ,  s p e c i a l  a t t e n t i o n  

is g i v e n  t o  s t u d i e s  which f o c u s  on B r i t i s h  Columbia.  T h i s  
4 

p a p e r  examines  t h r e e  v a l u e s - - e q u a l i t y  , e f f i c i e n c y  and % 

- - - - -- - -- - - -- - - - - - 

d i v e r s i t y - - w h i c h  have  f e f l e c t e d  i n  t h e  p a s t ,  and  c o n t i n u e  t o  

r e f l e c t ,  . t h e  ma jo r  o r g a n i z i n g  v a l u e s  i n  t h e  d e s i g n  and 

s t r u c t u r e  o f  s c h o o l  s y s t e m s  i n  Nor th  A m e r i c a .  I t  a p p e a r s  t h a t  
I 

a l o n g - s t a n d i n g  and w i d e l y - a c c e p t  e d  assumpt  i o n  of r e s e a r c h e r s  

and pol icy-makers  is t h a t  t h e  v a l u e s  of e q u a l i t y ,  e f f i c i e n c y  

and  d i v e r s i t y  are compe t ing  v a l u e s  i n  t h e  s e n s e  t h a t  any p l a n  

t o  i n c r e a s e  t h e  emphas i s  on o n e  o f  t h e  v a l u e s  w i l l  n e c e s s a r i l y  

detract  from one  o r  b o t h  o f  t h e  o t h e r s .  T h i s  a n a l y s i s  a r g u e s  

t h a t  t h e s e  v a l u e s  are n o t  n e c e s s a r i l y  compe t ing  v a l u e s ,  b u t ,  

r a t h e r ,  c o e x i s t i n g  v a l u e s  which may sometimes be 

m u t u a l l y - s u s t a i n i n g  and which ough t  t o  be emphas ized  

c o n c u r r e n t l y  i n  t h e  d e s i g n  and  o r g a n i z a t i o n  of s c h o o l  

d i s t r i c t s .  A d d i t i o n a l l y ,  i t  is s u g g e s t e d  t h a t  t h e  optimal 
- - -- - - - - --- -- - - - - - 

p o l i c y  o p t i o n s  for  s c h o o l  d i s t r i c t  r e o r g a n i z a t i o n  are t h o s e  

i n  which  i n c r e a s e d  l e v e l s  o f  e q u a l i t y ,  e f f i c i e n c y  a n d  d i v e r s i t y  
~ -- 

are j o i n t  p r o d u c t s .  O t h e r  p o l i c y  o p t i o n s  which  s h o u l d  be 

c o n s i d e r e d  are t h o s e  which i n c r e a s e d  l e v e l s  of o n e  or  t w o  



r e g a r d  t o  one  or b o t h  of t h e  o t h e r s  is n o t  damaged. 
- - -  - -- 

-- - 

The l l D i s c u s s i o n "  s e c t i o n s  which f o l l o w  e a c h  o f  t h e  major  
, 

c h a p t e r s  draw upon a v a r i e t y  o f  research t y p e s  and areas and 

s u g g e s t  how the  t h r e e  v a l u e s ,  e q u a l i t y ,  e f f i c i e n c y  a n d  

d i v e r s i t y  - c a n  be c o n s i d e r e d  m u t u a l l y - s u s t a i n i n g  v a l u e s .  The 

c o n t e n t  o f  t h e s e  " D i s c u s s i o n "  s e c t i o n s  is summarized b r i e f l y  

i n  t h i s  c h a p t e r .  A s  w e l l ,  t h i s  c h a p t e r ' o f f e r s  s ~ g g e s $ ~ o n s  t o  - '' 

e t h e  P r o v i n c i a l  Government and t o  s c h o o l  d i s t r i c t s  a b o u t  

p o s s i b l e  ways i n  - which -- - -- - t h e  - - t h r e e -  v a l u e s  ( e q u a l i t y ,  e f f i c i e n c y  - - - - 

P 

and d i v e r s i t y )  migh t  be maximized c o n c u r r e n t l y  i n  s c h o o l  

d i s t r i c t  o p e r a t i o n s .  

REVIEW OF DISCUSSION SECTIONS 

The " D i s c u s s i o n "  s e c t i o n  a t  t h e  end o f  C h a p t e r  T h r e e  

e x p l o r e d  t h e  t h e s i s  t h a t  s c h o q l  d i s t r i c t s  w i l l  p u r s u e  q u a l i t y  

and  h e n c e  e q u a l i t y  goals to  t h e  e x t e n t  t h a t  i n t e r n a l  and 

e x t e r n a l  . s t r u c t u r e s  a l l o w  and  e n c o u r a g e  them t o  do s o .  4 

number of s t u d i e s  w e r e  examined which e m p h a s i z e .  p r o c e s s  

a p p r o a c h e s  d e r i v e d  from q u a l i t a t i v e  r e s e a r c h  m e t h o d o l o g i e s .  

T h e s e  s t u d i e s  s u g g e s t  t h a t  t h e  b e h a v i o r  o f  key a c t o r s  a t  t h e  

s c h o o l  l e v e l  ( p r i n c i p a l s , -  t e a c h e r s  . a  d s t u d e n t s )  and  a t  t h e  3 
d i s t r i c t  -- l e v e l  ( d i s t r i c t  - - a d m i n i s t r a t o r s ,  -- p r i n c i p a l s ,  t e a c h e r s  

d and  s t u d e n t s )  is s e n s i t i v e  t o  t h e  i n s t i t u t i o n a l  r u l e s ,  norms 

and p r a c t i c e s  which  combine t o  create a characteristic " e t h o s "  

or  climate w h i c h  c a n  promote  or i n h i b i t  s t u d e n t  ach ievement  

and o t h e r  s t u d e n + t c o r n e s  i n  a s c h o o l  o r  a s c h o o l  d i s t r i c t .  



particularly financial distribution policies, may be a major 
- - - 

influence on the educational environment or climate in a 

province or a state. These policies may ultimately influence 

student performance .in an indirect fashion by providing 

incentives and con%rols which affect the behavior of key actors 

at the various levels throughout the school system hierarchy. 1- 

Additionally, the  discussion^ section at the end of 

Chapter Three draws upon school finance research -and' school d 

effectiveness research to explore linkages between the concept, 
- - - -- -- -- - - - - - - - -  - 

equality of opportunity, and (1) efficienky and (2) diversity, 

or local control. 
_I_- 

Equality of opportunity goals and efficiency objectives 
0 

can be mutually2sustaining when, without the infusion of 

additional resources, changes progr ams and/or practices 

result in the improved delivery of services to students and/or 

improved student-outcomes in all schools or districts, but 
- 

particularly in those with poor or mediocre track records in 

terms of student outcomes. ' #  
4 

The linkages between the concept, of opportunity, 
fi 

and diversity, or local control, in the 

effective 

suggests 

/' 

schools research. Effective schools resear 
- 

- - 

that the adoption of inngvations which improve 
- --  - -- - 

effectiveness at the school and district levels requires 

attention to the delicate balance between leadership and 
a 

autonomy. If this conclusion holds true at the provincial 

level, then provincial policy-makers would do well to consider 



- p o l i c i e s  which-p50vige i r rcent  k v e s  f o r  s c h o o l - - e s t r f c t s t o  adop t .  --- 

i n n o v a t i o n s  a r i s i n g  -- - o u t  o f  - e f f e c t i v e n e s s  -- s t u d i e s ,  b u t  which 

a lso a l l o w  l o c a l  d i s t r i c t s  t h e  d i s c r e t i o n  t h e y  r e q u i r e  t o  

d e t e r m i n e  which p r o c e s s e s  and p r a c t i c e s  make t h e  most s e n s e  

i n  t h e i r  p a r t i c u l a r  s c h o o l s  and communi t i e s .  
a * The " D i s c u s s i o n "  s e c t i o n  which c o n c l u d e s  C h a p t e  Four  ex-  

p l o r e s  t h e  t h e s i s  t h a t  s c h o o l  d i s t r i c t s  w i l l  p u r s u e  e f f i c i e n c y  

g o a l s  t o  t h e  e x t e n t  t h a t  i n t e r n a l  and  e x t e r n a l  s t r u c t u r e s  

p r o v i d e  t h e  i n c e n t i v e s  and  c o n t r o l s  which allow and e n c o u r a g e  

them t o  do s o .  I n  t h i s  s e c t i o n  t h e  l i n k a g e s  - -  between --- - - e f f i c i e n c y  - -- - - - - ---- - 

and  d i v e r s i t y  v a l u e s  are  d i s c u s s e d .  F o c u s i n g  on t h e  B.C.  

s c h o o l  s y s t e m ,  i t  i s  a r g u e d  t h a t  h i g h l y  c e n t r a l i z e d  s y s t e m s  

which  r e g u l a t e  m o a l s  and  means (p rograms  and b u d g e t s )  can 

p r o d u c e  i n e f f i c i e n c i e s ,  even  though t h e y  may a p p e a r  t o  be able  
9 

t o  c o n t r o l  a n d / o r  r e d u c e  s p e n d i n g  l e v e l s . -  S i n c e  communi t ies  

d i f f e r  i n  terms o f  t h e i r  n e e d s  an  p r e f e r e n c e s  w i t h  r e g a r d  t o  ? 
s c h o o l i n g ,  least-cost p r o d u c t i o n  methods may a l so  d i f f e r .  . i 
Thus ,  i f  b o t h  programs and t o o  r i g i d l y  c o n t r o l * l e d ,  

2 

3 

t h e n  s c h o o l  d i s t r i c t s  a n d  s c h o o l s  may n o t  be  a b l e  t o  c o n s i d e r  - 

e r n a t e  w a y s  t o  u t i l i z e  r e s o u r c e s  t o  a c h i e v e  t h e i r  g o a l s .  
:Ir 

However, i t  w a s  a lso p o i n t b d  o.ut t h a t  local- c o n t r o l  w i t h  r e g a r d  
" - . k 

t o  program d e c i s i o n s  c a n  a l s o  q.$"duce i n e f f i c i e n c i e s  i f  - local - 

d i s t r i c t s  are n o t  d i r e c t l y  a c c o u n t a b l e  P O  t o  local t a x p a y e r s  f o r  

t h e i r  b u d g e t  d e c i s i o n s .  I t  is s u g g e s t e d  t h a t  t h e  i n c e n t i v e s  

for  s c h o o l  d is t r ic ts  t o  employ l e a s t p o s t  production methods -L 

c a n  b e  pro??ded by c e n t r a l  government p o l i c i e s  which allow for 

s u f f i c i e n t  local program autonomy, b u t  w h i c h  also r e q u i r e  r 



- - - - - -  -- - -- -- -- - -- - -- 

--  - -- 7 t-degreeof ~ 8 1 ~ - r e v e n u e  au tonomy.  T h u s ,  greater - 

tevers a f  program a'iltOtOnDmy, 1 f c o u p l e d  w i t h  greater degrees 

of revenue autonomy,  s h o u l d  r e s u l t  i n  i n c r e a s e d  e H i c i e n c y .  
'h , - 

In t h i s  sense, d i v e r s i t y  and e f f i c i e n c y  c a n  be regarded as;-' 
- 

m u t u a l l y - s u s t a i n i n g  v a l u e s .  

T h e  " D i s c ~ s s i o n "  s e c t i o n  a t  t h e  e n d  o f  C h a p t e r  F i v e .  

meetiag t h e  needs o f  ' t h e  cornmunifties f i t i i i n - t h e i r  b o u n d a r i e s  

to t h e  e x t e n t  t h a t  t h e y  are able t o  a d a p t  t o  t h e  n e e d s  of t h o s e e  

Change h a s  been s o u g h t  i n  t h e  s c h o o l  s y s t e m s  of B r i t i s h  

C o l u m b i a  m a i ~ l y  t h r o u g h  t h e  i n s t i t u t i o n  of s t r u c t u r a l  reforms, 

s u c h  a s  s c h o o l  d i s t r i c t  b o u n d a r y  r e v i s i o n .  T h e s e  c h a n g e s  h a v e  

arisen o u t  o f  a n  e n d u r i n g  e m p h a s i s  on  t h e  v a l u e s ,  e q u a l i t y  a n d  

a p p a r e n t ,  however, t h a t  t h e  s c h o o l  s y s t e m  i n  B r i t i s h  Columbia  
- - -  

exemplifies t h e  v a l u e s  o f  u n i f o r m i t y  a n d  c o n f o r m i t y .  I n  

B r i t i s h  Co lumbia  t h e  l m g  series o f  v i c t o r i e s  f o r  t h e  s o c i e t y  

perspective i n  e d u c a t i o n  -- r e p r e s e n t e d  i n  t h e  move t o  fewer 

and larger distr icts;  i n c r e a s e d  c e n t r a l i z a t i o n ;  t h e  g r a d u a l  

transfer of power from elected t o  a p p o i n t e d  o f f i c i a l s ;  t h e  lack 

-- -- 

of ci t f z e n  p a r t i c i p a t i o n  i n  d e c i s i o n -  a n d  p o l i c y - m a k i n g  at  t h 3  

- -- -- local 1 
- * 

evel; t h e  s t a n d a r d i z a t i o n  of c u r r k c u l a ;  a n d  top-down 

a u t h o r i t y  

R e m a n  and 

relationships e x e m p l i f y  t h e  state of m a i n t e n a n c  as. 

McLaaghl in  (1979) have' c o n c e i v e d  i t .  
P 
f 

< 



Neither the provincial Government nor the school districts 

in British columbia, working in isolation from one another, 

is likely to be highly successfu1 in maximizing all' three 

values (equality, efficiency and diversity) simultaneously in 

school district operations. Clearly, a greater awareness of - - 

value issues at all levels in the school system hierarchy, 

together with a desire to increase the emphasis on one or two 
- - - - pp - -- - - - - - - - - -  - -- - 

of the values without damaging the status quo with regard to 

one or both of the others, is a prerequisite for change. 

Leadership that is concerned and knowledgeable about, values 

and that seeks to alter the value 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 at- 

tention to the effects of its policies on the behaviors of key 

I actors at all levels. For example, the current education fin- 

ance policies of the Province which link programs to funding 
J il 

have dampened the rate of increase in school board spending, 
- - - - -- - 

but may well have decreased the efficiency of school district 
-- - -- - 

operations by having created incentives for local school 
- -- -- - - 

officials to focus on satisfying the program requirements of 

the Province rather than on creating or adapting programs - - - to 

meet the needs (and changing needs) of the communities they 

serve. While it is the responsibility of the Province to 



- improved efficiency it should be the responsibility of school 
- -- - -- - - - -- - 

boards (and/or schools) to determine how resources might best 

be utilized to meet local needs. Scbool boards (and 

school-based personnel) should' be given the latitude 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 b e  

provided with incentives to gafner and maintain the suppbrt 

of the communities' - they -- serve. - - - - - As - - well, the electorate yguJd- 
- - 

have a more direct and visible stake in determining the degree 

to which it chooses to support the schools. If the residents 

in school districts contributed directly to local school 

operations then they would be provided with an incer.tive to ' 

become involved in school affairs, and an incentive to demand 

that local officials, . elected and appointed, be more 

accountable for their decisions. 

Provincial education finance policies, structured to allow 

at least a portion of each school board's budget to be raised 

through local taxation, must take into account the fact that 

property-rich districts will be able to raise additional funds 

for schools with less burden on individual taxpayers than will - 
f 

property-poor districts. In order to equalize tax burdens, 
- - - - -- - -- - -  

Provincial education finance policies should be structured in 

suuh a way that, for the portion of school taxes raised 

locally, a unit of taxpayer effort produces similar results 

in all ,districts. 



are c u r r e n t l y  - s t r u c t u r e d ,  - - - - - - - - t e n d  t o  - e n c o u r a g e  i n e f f i c i e n c y ,  u n i -  

f o r m i t y  a n d  c o n f k m i t y  r a t h e r  t h a n  e f f i c i e n c y ,  d i v e r s i t y  and  
'I 

i n n o v a t i o n .  T o  e n c o u r a g e  greater '  e f f i c i e n c y  a n d  d i v e r s i t y ,  

a s y s t e m  o f  i n c e n t i v e  g r a n t s  m i g h t  be  d e v i s e d  . t o  ads i s t  local 

dis tr icts  t o  i n v o l v e  t h e i r  c o m m u n i t i e s  i n  t h e  t a s k  o f  d e v i s i n g  

a n d  i m p l e m e n t i n g  e x p e r i m e n t a l  programs a n d  4pract ices t o  d e l i v e r  

improved  services t o  s t u d e n t s  i n  c o s t - e f  f i c i e n t  'ways .- -An 

improved  r e s e a r c h -  a n d  i n . f o r m & ~ o n - d i s s e m i n a t  i o n  s y s t e m  m i g h t  

a l so  be d e v i s e d  - - -- s o  -- - t h a t  - - -- - d i s t r i c t s  - c a n  - be  made - aware - - o f  
---- - 

-r 

s u c c e s s f u 1 , i n n o v a t i o n s  wh ich  m i g h t  be a d a p t e d  t o  t h e i r  schools  

d i s t r i c t s .  

F i n a l l y ,  as  w a s  n o t e d  i n  C h a p t e r  Two, t h e  h i s t o r y  of t h e  - 
a d m i n i s t r a t i o n  of e d u c a t i o n  i.n B r i t i s h  Columbia  h a s  been  h i g h -  

l i g h t e d  by s c h o o l  d i s t r i c t  bounda ry  c h a n g e s  which  have  a l w a y s  

r e s u l t e d  i n  fewer a n d  larger s c h o o l  d i s t r i c t s  on  t h e  g r o u n d s  

t h a t  "bigger is  better a n d  c h e a p e r " .  S i n c e  t h e  l ega l  a u t h o r i t y  

t o  a l t e r  s c h o o l  d i s t r i c t  b o u n d a r i e s  rests w i t h  t h e  P r o v i n c e ,  

i t  may be w o r t h w h i l e  f o r  t h e  gove rnmen t  t o  commiss ion  a 

t h o r o u g h  s t u d y  o v e r  a number of y e a r s  t o  d e t e r m i n e  w h e t h e r  o r  

n o t  i ts  p a s t  d e c i s i o n s ,  made l a r g e l y  on  t h e  b a s i s  o f  

c o n v e n t i o n a l  w i s d o m ,  are w o r k a b l e  i n  terms o f  m a x i m i z i n g  - - - t h e  

v a l u e s  - - - - - - of - - e q u a l i t y ,  - e f f i c i e n c y  a n d  d i v e r s i t y  c o n c u r r e n t l y  i n  

s c h o o l  d i s t r i c t  o p e r a t i o n s .  

Coleman (1985) f o u n d  t h a t  i n  B r i t l s h  Columbia  ' " t h e  

u n u s u a l l y  s u c c e s s f u l  d i s t r i c t s  are r a t h e r  s m a l l "  ( p .  3 3 ) .  

" S u c c e s s f u l  d i s t r k c t s "  are t h o s e  i n  wh ich  s t u d e n t s ,  o n  a v e r a g e ,  



t h e  M i n i s t r y 1 '  (p .  3 ) .  T h i s  f i n d i n g  l e d  Coleman (1985) t o  

a s s e r t  t h a t  "size, beyond a modest l e v e l , '  migh t  w e l l  be  a 

h a n d i c a p  t o  e f f e c t i v e n e s s "  ( p .  3 3 ) .  I t  may b e  t h a t  many 

d i s t r i c t s  hgve grown too large, t o  be  a b l e  t o  o b t a i n  s u f f i c i e n t  

-- 

l e v e l s  o f  p u b l i c  i n p u t  t o  change  a a d  a d a p t  t o  t h e  

communi t ies  t h e y  s e r v e  i n  a f o c u s e d  manner.  

TOWARD HAXEMIZI~EQU=L-=E1HNCY AND LTIVEXSI-TY C O W U R - - -  

RENTLY IN SCHOOL DISTRICT OPERATIONS: SUGGESTIONS FOR SCHOOL 

DISTRICTS 

- - -- - - - -*--the P r o v i n c e ' s  e d u c a t i o n  p o l i c i e s ,  and  p a r t i c u l a r l y  

i ts  e d u c a t i o n  f i n a n c e  p o l i c i e s ,  are r e s t r u c t u r e d  s o  t h a t  a 

climate& is c r e a t e d  i n  t h e  P r o v i n c e  t h a t  p r o v i d e s  incent ive-  

t o  school d i s t r i c t s  t o  work toward  t h e  goal o f  maximiz ing  a l l  
d 

t h r e e  v a l u e s  ( e q u a l i t y ,  e f f i c i e n c y  and  d i v e r s i t y )  

s i m u l t a n e o u s l y ,  t h e n  s c h o o l  d i s t r i c t s  w i l l  a r g u a b l y  s t a n d  a 

better chance  of a c h i e v i n g  t h a t  g o a l .  However, e v e n  i f  t h e  

climate c r e a t e d  by t h e  i n c e n t i v e s  p r e s e n t  i n  c u r r e n t  p r o v i n c i a l  

p o l i c i e s  r e m a i n s  l a r g e l y  u n a l t e r e d ,  i n d i v i d u a l  school d i s t r i c t s  

would s t i l l  do w e l l  t o  s e e k  t o  maximize t h e s e  t h r e e  v a l u e s  - - -  

One o f  t h e  m o s t  f r e q u e n t l y  c i t e d  and  o f t e n  emphas ized  
L 

e l e m e n t s  i n  t h e  a b u n d a n t  r e s e a r c h  on - e f f e c t i v e  s c h o o l s  is 

l e a d e r s h i p .  S i n c e  t h e  appo in tment  o f  s c h o o l  p r i n c i p a l s  is t h e  

r e s p o n s i b i l i t y + o f  s c h o o l  d i s t r i c t s ,  t h e n  t h e  l e a d e r s h i p  a t  t h e  



effective school d i i  In order to proceed to maximize - 
- - - - - - - - 

the values of equality, efficiency and diversity concurrently 

in a school district, district administrators require knowledge 

of these value issues and the will to pursue these goals 

simultaneously. District administrators need to possess the 

awareness that norms, rules, *practices and policies create a 

climate in a school district -which may ultimateFy affect- . 
- h 

student outcomes by virtue of its effects on the behaviour of 

key actors (principals, teachers, students and community 
- - - - - - - - -  - - - - -  pp --- - 

- - 

members) within the system. 

In attempting to maximize the value equality, in school 
- _ 

district operations, a school distri,ct must emphasize at all 

times in policy and practice that the prime goal of the 

organization is the delivery of quality services to students. 

School based 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 

ident2fied a special program ought to be devised to answer it. 

Such a practice would quite likely detract from efficiency 

objectives. However, given finite quant,ities 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 prioritize such 

program offe;ings and to be made responsible and accountable 



set aside for program experimentat ion and in-service training 
- - - -  - -  - - 

for teachers in order to encourage and m4ntain high standards 

of delivery. Further, school-based personnel, as well as 

district-based personnel and the community, should be made 

responsible for developing criteria for evaluating proposed 

and existing school programs. 

To maximize &he value, efficiency, in school district 

operations, a school district should devise policies and 

' practices which delegate decision-making 
- - - - - - - -- -- - - - - 

&Uthority - - and 
-- 

responsibility downward throughout 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 t~~determine the 
' P  

program priorities and methods of operation which utilize 

resources in the most prudent manner, and which best meet the 

needs of the students concerned. School-based budgeting 
I 

practices may be appropriate for many districts. Districts 

i which adopt such practices would indicate to school-based -- 
\ 

d 

personnel, in a concrete way, that they are trusted to make 
- - 

important decisions, and that teachers and principals must 
- - - - - - - - - - - - - - - 

share the responsibility for the decisions they make. 

School-based budgeting policies, providing that they consain - 

incentives which produce efficiency and cause high standards 

of program delivery to be adopted and/or maintained, may create 
-- i - - 

'l 



and efficiency in-%&r- epe~&ims; - -  

9chool districts can proceed to maximize the value, 

diversity, by encouraging community participation through 

decision- and policy-making committees at all levels and by 

monitoring community attitiudes and co-ordinating change 

efforts.' School , boards can e n c o u r a g e ~ c o m m u n i L y p a ~ c L p a t F a n  
-- -- - 

in decision- and policy-making by establishing citizen advisory 

committees at the district level. .In so doing, school boards 

could mo-del behavie=- *hey-wo&~ like to see--emula ted-+%ke~---=  

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 

district and/or school levels can assist school and district 

policy-makers in determining community attitudes, goals and 

needs with regard to schooling. Such measures would provide 
Q 

school districts and schools with the necessary information 

to adapt programs to the communities they serve and also to 

make changes in programs as community needs- and attitudes 

change. 9 - - 

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 



T h i s  t h e s i s  assumes (pe rhaps  i n c o r r e c t l y )  t h a t  e d u c a t i o n a l  

policy-makers a t  t h e  v a r i o u s  l e v e l s  are t o  some d e g r e e  aware 

o f ,  and /or  concerned a b o u t ,  t h e  r o l e  o f  b a s i c  v a l u e s  i n  t h e  

policy-development p r o c e s s .  Perhaps  as a p r e l i m i n a r y  s t u d y  
* 

, 
t o  t h i s  tbes is ,  a q u e s t i o n n a i r e ,  a t e l e p h o n e  s u r v e y ,  o r  a 
-- -- 

series of  s h o r t  p e r s o n a l  i n t e r v i e w s  might have been conducted 

t o  de t e rmine  pol icy-makers '  g e n e r a l  l e v e l s  o f  knowledge w i t h  

regard t o  va-lue q u e s t F o ~ r e l a L e d  t o  the theme of  s c h o o l  ---: 

d i s t r i c t  r e o r g a n i z a t i o n .  I n  fac t ,  t h i s  p r o c e s s  c o u l d  have been 

used t o  assist w i t h  d e c i s i o n s  about  t h e  c o n t e n t  o f  t h i s  t h e s i s .  

With r e g a r d  t o  f u r t h e r  r e s e a r c h  r e l a t e d  t o  t h e  v a l u e  

i s s u e s  d i s c u s s e d  i n  t h i s  p a p e r ,  i t  may be  i n s t r u c t i v e  t o  ' 

sha rpen  t h e  focus-- to  z e r o  i n  on i n d i v i d u a l  s c h o o l  d i s t r i c t s  
- -- 

i n  B r i t i s h  Columbia, t o  examine v a l u e  q u e s t i o n s  and i s s u e s  from 

wi th in ,  S t u d i e s  which employ bo th  q u a l i t a t i v e  and 

q u a n t i t a t i v e  data--perhaps  a number o f  case s tud ie s - - and  which 

f o c u s  s n  o u t l i e r s  ( d i s t r i c t s  which appear  t o  be  d i f f e r e n t  from 

o t h e r s ,  unusua l  i n  some way o r  w a x s )  may p r o v i d e  some u s e f u l  

i n s i g h t s  i n t o  s c h o o l  d i s t r i c t  o p e r a t i o n s  and t h e  b e h a v i o r s  o f  

k e y  actors, t h e i ~  i n t e r a c t i o n s  wLth each  o t h e r  and w i t h  t h e  

1 

be conduc ted  by teams o f  g r a d u a t e  s t u d e n t s  ove r  a number o f  
'. 

I n  o r d e r  t o  e s t a b l i s h  which d i s t r i c t s  might be s t u d i e d ,  

key schoo l -  and d i s t r i c t - b a s e d  p e r s o n n e l  i n  z l l  distr i 'c ts  i n  



t he ~ r x i &  e i  a<-Kl?l I a s ~ i  n i ~ r ~ ~ f - ~ d u m ~  onon off i - c i x ~ ~ - ~ f d  

be surveyed. Tke SWPV- e--%e -tmxlt---'-"'L'P 

identification of districts in British Columbia, for example, 

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. - 

- w h e r ~ l ~ w - S E U  t~e~Cs~ki;ev+&gher-~o-r-~ow~) 
scores on skandardized tests when compared to 
students from similar backgrounds in other 
districts. 

where there are an unusually large number of 
- on- - on 

special programs - C f f e r e d t . n  response to t h e  ne6ds --  on 

of various groups within the school community. 

which seem'to be able to operate quite comfortably 
within the budgetary guidelines established=by the 
Province. 

which seem una%le to meet the educational needs 
of the communities they serve with the funds 
provided by the Province. 

which employ school-based budgeting procedures to 
distribute funds from the district levael to the 
school level, 

which are reputed to employ "unusual" management 
techniques. 9. . 

- 

\ 

in which unusually large numbers of citizens attend 
school advisory committee meetings, and school 
board policy development meetygs. 

where there seem to be a large er bf complaints 
about members of the public ing "shut out" of 

- - 

school andfor district affairs. 

1 0 1  wmre employee morale is reputed to be unusually 
high (or low). 

11. districts where taxpayers seem m o w  (or less) 
willing to support their schools. 

12. where communities generally are reputed to be unus- 
ually satisfied or (dissatisfied) with their 
schools. 



of o b s e r v a t i o n ,  i n t e r v i e w ,  and s u r v e y  d a t a ,  c o u l d  p r o v i d e  

ex t remely  u s e f u l  " l i v i n g  p w r t r a i t s "  f o r  e d u c a t o r s  and 

policy-makers d e p i c t i n g  how some "unusual"  d i s t r i c t s  o p e r a t e ,  

how they  make dec i s ions ' ,  how t h e y  respond  t o  problems,  how t h e y  

spend money, how t h e y  a l l o c a t e  r e s o u r c e s ,  how w e l l  t h e y  d e l i v e r  
-- -- 

s e r v i c e s  t o  s t u d e n t s  and how t h e  p e o p l e  i n s i d e  them i n t e r a c t .  

The case s t u d y  r e s e a r c h  proposed h e r e " w o u 1 d  act as a window 

th rough  c h  eduatozs - 2nd pol icy-makers  i n  one  schoo l - - -  

d i s t r i c t  would be a b l e  t o  see t h e i r  c o u n t e r p a r t s  e l s e w h e r e  

had done o r  were do ing .  
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