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Abstract

The purpose of this study was to investigate the process of
policy implementation in a school district, focusing especially on
implementation activities at the school level and the influence of the
school board and the central office on these activities. A case study
approach that involved interviews, observations, and document analysis
was adopted. The district's community relations and elementary school
self-assessment policies were the two selected for the study.

Each of the three major conceptualizations of policy
implementation illuminated different aspects of the findings, and
described policy impleméntation from the perspective of a different
set of actors. The classical or technological model, which
correéponded to the perspective of the School Board members, accounted
for the emphasis on policy development rather than on policy
implementation and for the use of rational-empirical implementation
strategies such as the dissemination of information and the holding of
workshops. The political model, which corresponded to the perspective
of the senior administrators and district employee groups, explained
the resistance of district employee groups to the policy, their
relationship to the Board and senior administrators, and their desire
to control the policy process. The cultural or evolutionary model,

which corresponded to the perspective of the school, accounted for the
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school differences in policy implementation, the general resistance of
school personnel to distriet policy, and the relative ineffectiveness
of district implementation strategies.

A data-based model of policy implementation in a school district
was derived from th; third perspective. Essentially it argues that
the policy statement (i.e., the policy-as-adopted) and school practice
with respect to the pqlicy (i.e., the policy-in-practice) are distinct
but interrelated entities. The policy statement does elicit a
response from the schools and it does constrain the substantive nature
of their resﬁonse,.but suchASchool-based factors as the prinéipal's
leadership style, the balance between school-oriented and
classroom-oriented,teachefs on the staff, and the extent to -which tpé
staff shares the norms of collegiality and continuous improvement are
the mést important determinants of school practice. The senior
administrators inflﬁence school implementation activities directly,
through the implementation strategies they utilize, and indirectly,
through the central office- school linkages they establish. These
linkages determine the state of preparedness of the schools for policy
implementation, and thus of whether policy implementation is an

integral part of school life or a disruption of its routines.
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CHAPTER I
INTRODUCTION:

WHY STUDY POLICY IMPLEMENTATION?

lem Backgrou ional

What happens after a school board adopts a policy? How is it
received, interpreted, and carried out by the schools in the district?
Certainly policy making is one means, and a potentially powerful one,
by which organizations can achieve coordination and control of the
activities of their memberé -~ which is one reason the ﬁolicy making
function of the school boards has received considerable attention over
the last fifteen years.' But policy is more than that, it is also a
means by which elected officials can fulfill their representative
function (Ingram, McCain, & Laney, 1980).

Only a small percentage of the public is involved actively in
educational decision-making (Fullan, 1982; Mann, 1977); generally
public interests are represeﬁted by the elected school board members.
As Coleman (1974) says:

The trustee has been entrusted with ensuring that the
wishes of the community are a part of the complex of
forces that commonly occur on a wide range of issues in
public education ... the trustee derives legitimacy not
from expertise but from both the institutional

machinery of representation and in particular the
purposive element of this concept. (p. 53)

The actual extent of school board responsiveness is, of course,
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questionable, with some arguing that boards are coopted by district
administrators (Zeigler & Jennings,; 1974) and constrained by decisions
made at higher levels of government (van Geel, 1976; Wirt & Kirst,
1975), and others, that they exert influence by circulating values
and setting expectations that distriect administrators hesitate to
violate (Boyd, 1975, 1976; Mitchell, 1980).

Regardless of the extent to which public values and. expectations
on a particular issue are expressed in a policy, however, this is only
one facet of the lay control vs professional autonomy issue. The
success of the policy, the g’xtent to which its intent is achieved,
depends on what happens during implementation, on what changes
actually occur in the school distr-ict or schools. Bacharach (1981)
suggests that school administrators are faced with two imperative$~-—
one administrative, the other political ~- and that research has
tended to consider each separately, resulting "in the growth of two
separate bodies of literature, one focusing primarily on the school
board, the superintendent, and the community, the other dealing with
the school as an organization, primarily focusing on administrative
relationships within the school™ (p. 4). A study of policy
implementation provides an opportunity (a) to examine another facet of
the lay control vs professional autonomy issue, through the response
of the professionals to the policy; and (b) to obtain a dynamic and
integrated view of the school distriet, by focusing not only on

activities at the school level, but also on the relationship between
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the central office and the schools and the ways in which this
influences school activities.

According to Edwards and Sharkansky (1978), "Policy making does
not end once a decision is made. The implementation of the decision
can have J-ust as great an impact on public policy as the decision
itself" (p. 321). Important as implementation is to the success of aq
policy, our understanding of the process is only in the early stages
of development -- it is "a terrain that is still fairly unexplored®
(Rein & Rabinovitz, 1978, p. 307). Thus one reason for investigating
policy implementation is to»lear-n more about that aspect ‘of‘ the policy
process that, until recently, has been relatively neglected both by
practitioners and by researchers. For example, Mitchell's (1980)
study of educational decision making by state legislators suggésts
that ﬁhile legislators are sensitive to the complexity, uncertainty,
and political nature of the policy making process, and while they are
aware of the linkages between policy making and policy evaluation,
they are less concerned with policy implementation. Researchers have
recognized the political nature of policy making for some time
(Lindblom, 1968), and there has been an increasing awareness of the
political nature of policy evaluation (Sroufe, 1977; Wergin, 1976),
yet when Pressman and Wildavsky (1973) wrote their book on
implementation they‘ could find little literature on the subject. |

This apparent lack of interest in policy implementation until

recent times has been attributed to the prevalence of ﬁhat Nakamura
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and Smallwood (1980) have called the classical model of implementation
and what others have referred to as the technological model (Berman,
1981; House, 1981; Wildavsky, 1979). This model is depicted in

Figure 1-1.

Figure 1-1
The Classical Model of Policy Implementation

ENVIRONMENT I
Policy Formation

ENVIRONMENT II
Policy Implementation

ENVIRONMENT III
Policy Evaluation

Source: Based on Nakamura & Smallwood, 1980, p. 24.

This model is based on several assumptions:

1. that the policy implementing systems or organizations are
hierarchical. The policy makers are in a position of authority, and
the policy implementers are subordinate to them. This also implies
the existence of good communication linkages between the policy makers
and the policy implementers, effective supervision of the
implementation process, and compliance mechanisms.

2. that the activities of policy making and policy
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implementation are bounded and sequential. There is a clear division
of labour between the policy makers and the policy implementers, with
the former first deciding on the goals and the means of achieving
them, and the latter subsequently carrying out their instructions.

3. that both policy making and policy implementing are
essentially rational and technical processes. Policy makers select
the most appropriate ieans to achieve their goels, and then they
communicate specific instructions to the policy implementers, who have
been selected on the basis of their perceived ability to carry out
these instructions. The policy implementers rely on their technical
expertise to follow the policy guidelines as faithfully as possible.

Since Pressman and Wildavsky (1973) commented on the scarcity of
studies of policy implementation, the number of such studies has gfown
rapidiy. Their findings challenge the basic assumptions of the
classical model and suggest that the political and cultural or
evolutionary models (both of which are described in Chapter II) may be
more appropriate in organizations which rely heavily on professionals
to do the work. Most of these studies involve national policy and
many of the policies concerned are non-educational in nature; however,
there is little reason to expect policy implementation to be an
hierarchical, bounded, sequential, rational, and technical process in
a school district if it is ﬁot in other organizations which also
depend primarily on the work of professionals.

The multitude of findings on policy implementation present a
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complicated and conflicting description of the process. According to
Berman (1981), who was referring to studies of educational chgnge in
general and not just of policy implementation,
the state of the art at the level of specific findings
and of practical advice appears to be in disarray. The
past two decades' studies have indeed produced a
multitude of findings, but the findings generally are
not comparable ... the prevalence of contradictpry
findings only heightens this confusion. (p. 253)
Berman suggests that the inconsistency of findings reflects not so
much methodqlogical inadeguacies as educational reality, fhe
complexity of educational change and its context-depehdent, time~
dependent nature. He then argues that research should focus on
providing conditional explanations of variation in educatiqnaf
outcomnes.

Given the importance of the policy making function of school
boards on the one hand and the complex and conflicting findings
concerning policy implementation on thé other hand, it is of some
importance to have a better understanding of what happens when a
policy has been adopted and of how the context influences
implementation. Such information will, of course, be of value to
those practitioners who must plan for and direct the policy implement-
ation process. More important, it will have implications for theory,
in a narrower sense by expanding conceptualizations of the policy

process to include implementation and, in a broader sense, by
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contributing to knowledge about the politics of education through the
study of political activity in an area of school life which has not

often been explored from this perspective.

Problem Statement

The governance structure of public school systems is designed so
that the school boards, which are generally elected representatives of
the public and which are generally composed of non-educators, are
responsible for policy making, while the professional staff, as
.employees of the boards,Aare responsible for policy implementation.
This suggests the primacy of the legal imperative, or authority of
office, and is consistent with the classical model of policy imple-~
mentation. While this may describe the beliefs, and even actions, of
peoplé at the district level of organization, it is unlikely to be the
case at the school level. These two sets of beliefs may come into
conflict during policy implementation, with the likelihood of conflict
increasing the more that the policy affects and attempts to control
the work of the professionals.

The purpose of this study, then, is to investigate the process of
policy implementation in a school district, focusing especially on
implementation activities at the school level and the influence of the
school board and the central office on these activities. More
specifically, the boundaries of this study can be outlined in the form

of five broad research questions, the rationale for which is given in
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Chapter II. The first three are related directly.to the policy and
its implementation:

1. What are the primary attributes of the policy? This refers
to the invariant features of the policy which constrain the implement-
ation process such as its complexity, specificity, and scope;

2. What decisions are made which bear directly on the implement-
ation process? This refers in particular to the implementation
strategies employed, but also to the conceptualizations of the nature
of policy, policy implementation, implementer role, and policy
maker-policy implementer relationship which influence these decisions;
and

3. What are the endogenous attributes of the policy? This
refers to the variable features of the policy which become kﬁown
during the implementation process, and include the policy maker-policy
implementer relationship, the values and interests of the various
actors, implementer cooperation, implementer role, and the implementa-
tion process.

The remaiﬁing two questions concern the context in general:

4, What are the local contextual conditions? This refers to the
characteristics of the community, the distriect, and the individual
schools which might influence the implementation process; and

5. What external changés occur during the course of implementa-
tion? This refers to factors which originate outside the district or
which are episodie¢ in nature that might influence the implementation

process.



Some Definitions

Most of the terms used in this dissertation are defined as they
are encountered. The terms policy, policy implemeﬂtation, policy
maker, and policy implementer are used throughout, however, and so are
defined at this point.

Policy is traditionally defined as a purposive course of action
or a prescription for future action to deal with a problem or matter
of concern that is formulated by the authorities in a politiecal
system, that is based on the ideals, values and interests of the
system, and that may be‘in the form of standing plans, formal
procedures, or guiding principles (Anderson, 1977; Coleman, 1980;
Wergin, 1976). This definition is adopted for the purposes of the
study, while the further stipulation that the policy be recognized
formaily as such in the participating district in order to ensure that
it has been made known to the schools. Accordihg to the
Superintendent of the participating district, this means that it has
to be contained in their poliey book.

Policy implementation is generally defined as the "carrying out"
of the policy. In practice it is difficult to distinguish this
process from the planning/mobilization process which precedes it and
the institutionalization process which follows it (Berman, 1981). The
approach adopted in this study is to examine those activities
occurring in the schools which appear to be related to tﬁe policies

under study, whatever stage of the change process they represent, and
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to try to trace their development in order to identify district-based'
and school-based influences on it."

Policy makers are those individuals who possess the formal
authority and legitimacy to formulate policies, whether or not the
policy initiative actually rests with them. In this study the members
of the school board are the formal policy makers.

Policy implementers are those individuals whose work is affected
by the policy and whose responsibility it is to carry out the policy.
Often two types.of implementers are distinguished, those who
administer or)oversee the implementation process -- the mahagers, and
those who actually implement the policy -- the users (Common, 1980).
In a school system, central office staff and principals may sometimes
act as managers and other times as users, while teachers are generelly
users; In order to avoid confusion this report gives participants'
position in the district rather than their role in the implementation
process; the description of their activities makes clear their

implementation role.

Beseergh Design
The research method chosen is the case study, which allows both
holistic treatment of a complex reality and depth of insight. It
involves studying the implementation of two policies, the community

relations policy and the elementary school self-assessment policy, in
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one school district, called Lyttef‘ield.1 Data were collected: (a) from
a variety of sources -< including school board members, central office
staff, and principals and teachers, especially those of the four
schools selected as study sites; (b) by a variety of methods --
including interviews, observations, document analysis, and a
questionnaire; and (¢) in a variety of situations -- including public
and private meetings, offices, and staffrooms.

Lyttefield was chosen as the site for the study because (a) it is
similar to other districts in its geographic region and to urban
districts in bther geographic regions in the province in termé of
size, pupil-teacher ratio, average school size, per pupil cost, and
administrative organizatién, all of which are factors traditionally
considered in studies of implementation, and (b) it proved practic;ble
to coﬁduct the study there. The four schools were selected so that
they differ in size, location, and the manner in which they
implemented the two policies under study. They were judged by mémbers
of the central office staff to be typical of the schools in the
district. In addition to originating at different levels of the
school system (Ministry and school board), being substantial in
nature, being adopted or revised recently, and being well-documented,
the two policies were chosen because they are of interest to other
districts as well as the participating one, that is, they deal with

issues which face many, if not most, boards.

1 All names used in this report, including those of the district
and the schools as well as the respondents, are pseudonyms.
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Limitations of the Study

The major limitation of this study is the lack of
generalizability of the data, due to the small, nonrandom sample.
Policy implementation is examined in only one district, or more.
accurately, in the central office and four schools of one district.
In any study a balance must be struck between internal and external
validity; in this study, the former is favoured. The decision was
made intentionally, on the rationale that in an exploratory study such
as this, the phenomenon under investigation must be examined in
context and in depth.

However, in a recent study of implementation of teacher contracts
(Johnson, 1981), it was found that differences between schools in the
same district were greater than differences between districts. "I‘his
has béen reported in other implementation studies (e.g., the Rand
studies). Thus limiting the study to one district may not seriously
restrict the applicability of the findings to other districts,
especially as the four study sites within the district were selected
so that they differ in the ways they implemented the two policies
being studied. This was done to maximize the information collected
about policy implementation and the factors which influence it, a
strategy used by others (Bacharach & Mitchell, 1981; Little, 1982).

Another limitation of this study is its duration. Tﬁe
Superintendent of Lyttefield asked that the major data collection

component of the'study be limited to six months. This was not a
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severe limitation, however, as implementation of the community
relations policy was well underway by the start of this study, and
implementation of the elementary school self-assessment policy was
indefinitely postponed Just after completion of the six month data

collection period.

Qutline of the Dissertation

The dissertation consists of nine chapters. In the introductory
one I describe the problem, its background and rationale; define the
key concepts'of policy, pdlicy implementation, policy.maker, and
policy implementer; provide an overview of the research design; and
delineate the limitations of the study.

In the literature review which comprises the second chaptér I
estabiish the boundaries of the inquiry, that is, what should be
included and what should be excluded from consideration. I describe
the three major models of policy implementation and derive from them
the features of the policy, of the environments of the policy makers
and policy implementers, and of the relationship between policy makers
and policy implementers to which particular attention should be paid.

Chapter III deals with fhé methodology. First I provide the
rationale for adopting a naturalistic, case study approach. Then,
because the use of the naturalistic paradigm, with the consequent
heavy reliance on qualitative data, is still relatively new to

educational research, I attempt to explain as thoroughly and as
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clearly as possible how the data collection and analysis were carried
out and what steps were taken to ensure the trustworthiness of the
findings.

In Chapter IV I briefly introduce the community and the school
district, and then describe the implementation activities carried out
at the district level. The emphasis of the description is on the
potential direct and indirect influence of these district activities
on school level implementation.

I begin the fifth chapter with a brief introduction to the four
participating schools. Then I describe the four components of the
school's community relations programs, as defined by the respondents,
and the performance of the schdol on each component.

In the sixth chapter I attempt to account for the differeﬁees
among'the community relations programs of the four schools in terms of
(a) the extent to which the staffs share the norms of collegiality and
continuous improvement, and (b) the leadership style of the
principals. I then provide support for the existence and importance
of these school-based factors by reference to recent research
findings.

In Chapter VII I describe the two distinet clusters of teacher
attitudes and behaviours which emerge from the data and which might
have a significant effect on policy implementation. I refer to other
research in order to provide support for the existence of a

"elassroom-oriented™ and a "school-oriented"™ teacher ethos and to
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suggest how teacher ethos may be related to school success.

In the eighth chapter I examine the relationship between the
school's community relations programs and the district policy, using
the five research questions posed earlier as a framework for analysis.
Much of the discussion revolves around the leadership role of the
district administrators and the appropriate division of responsibility
between the central office staff and the school.

In the final chapter I examine the findings of the study from
each of the three major perspectives of policy implementation, propose
a model of policy implementation in a school district, . and derive
several propositions from the proposed model which can be tested in
future research. In doing so, i attempt to resolve the dilemma that:
(a) practice makes policy, that is, policy is defined essentiallf-by
what'prineipals and teachers actually do; and (b) policy
implementation is more likely to lead to improvement when it is
school-based and school-specific rather than uniform throughout all
the schools in the district; yet (c¢) school boards have the
responsibility of making policy which establishes common goals and
expectations for all schools in the district and of ensuring that it

is implemented by all the schools.
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CHAPTER II
LITERATURE REVIEW:

ESTABLISHING THE STUDY BOUNDARIES

This study is conducted in the naturalistic paradigm, the
rationale for which is provided in Chapter III. Researchers working
in this paradigm are committed to the notion of grounded or emergent
theory as opposed to entering the field with preconceived ideas and
structuring the data so that it will conform to these preconceived
ideas (Glasér & Strauss, 1967). On the other hand, thére is a need
for some sort of framework which sets boundaries on the data
collection by indicatiné what to look for, where to look for it, and
how to look for it. Many researchers turn to Malinowski's distinc£ion
betwéen "foreshadowed problems" and "preconceived solutions"™ to

resolve this issue:

Good training in theory, and acquaintance with its
latest results, is not identical with being burdened
with "®preconceived ideas®™. If a man sets out on an
expedition, determined to prove certain hypotheses, if
he is incapable of changing his views constantly and
casting them off ungrudgingly under the pressure of
evidence, needless to say his work will be worthless.
But the more problems he brings with him into the
field, the more he is in the habit of molding his
theories according to facts, and of seeing facts in
their bearing upon theory, the better he is equipped
for the work. Preconceived ideas are pernicious in any
scientific work, but foreshadowed problems are the main
endowment of a scientific thinker, and these problems
are first revealed in the observer by his theoretical
studies. (Malinowski, 1922, pp. 8 & 9)
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Thus the use of theory and previous research to‘determiné what to
include and to exclude from consideration is frequently advocated
(Lutz & Iannaccone, 1969; Miles, 1979; Mintzberg, 1979a; Smith,k1978;
Wilson, 1977).

In this chapter I describe and compare the three major
conceptualizations of policy implementation, and discuss their

implications for research.

Conceptualizations of Policy Implementation

The claséical or technoiogical model, the political -model, and
the cultural or evolutionary model comprise the three major conceptu-
alizations of policy imblementation. They constitute different
perspectives on, or "ways of seeing", the implementation process, and
Mact #s interpretive frameworks for understanding" it (House, 1981).
It is not so much that they attend to different dimensions of the
implementation process but that they explain them differently and
assign them different values (see Table 2-1). The following
discussion of the three conceptualizations is based largely on Berman
(1981), House (1981), Nakamura and Smallwood (1980), and Wildavéky

(1979).

lassical or Technologica ode
In the classical or technological model the relationship between

policy makers and policy implementers is assumed to be hierarchical,
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Comparison of Three Models of Policy Implementation

on a Variety of Dimensions

Model
: R Classical/ Cultural/
Dimensions PP
Technological Political Evolutionary
PM-PI relationship superordinate- balance of members of
subordinate power different
subcul tures
PM & PI values shared consensual conflicting
PM & PI interests common different & different &
conflieting “conflicting
PI cooperation automatic negotiated problematic
PI role ’passive power adaptation &
consumption struggle clarification
Focal point policy policy in context
context
(characteristie (power (meanings, values
& components) relationships) & traditions)
Nature of policy set of "set of set of
instructions bargaining dispositions
points

Nature of policy

- unfolding of

- interaction -

evolution of

implementation plans of factions dispositions
- systematic & - negotiation - mutual
rational of interests adaptation
- succeeds & is - intertwined - intertwined
separate from with policy with policy
policy making making making
Implementation rational - power - normative -
strategy empirical coercive reeducative
Note. PM = policy maker; PI = policy implementer
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that of superordinate to subordinate. Moreover, it is assumed that
the two gfoups share a common value framework and accept that the
policy is in the common interest, so that the cooperation of
implementers is automatic. In sum, implementers are viewed as passive
consumers. The crux of implementation is the clarity and specificity
of the policy, the effective transmission of instruction from policy
makers to policy implementers, the ability of the implementers to
carry out the instructions, and the means to monitor and ensure
compliance (Edwards & Sharkansky, 1978).

Policy ﬁaking and polic& implementation are assumed to be bounded
and sequential activities, with implementation resulting from the
firresistible unfolding" {w11davsky, 1979) of the policy. In other
words, the policy is all, and given a well-formulated policy.and
approbriate introduction of it, implementation is inevitable. Thus
the focal point of this perspective is the policy itself, and the
problem is to find how best to design it. There is a belief that
there is a single best means to achieve each common end and that
technology and research will provide that single best means.

Finally, policy implementation is assumed to be a rational and
technical process.- Consequently rational-empirical implementation
strategies, those which attempt to jﬁstify the proposed change to
implementers in terms of rational arguments and to demonstrate to them
how they will gain in terms of improved performance and increased

efficiency (Chin and Benne, 1976), are employed. This accounts for
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the heavy reliance on dissemination of information, staff retraining,
and the uée of consultants to facilitate both.

The classical or technological model of policy implementation has
influenced the efforts of both policy makers and researchers for some
time, but the findings of recent studies challenge its basic
assumptions. For example, the assumption of an hierarchical structure
has been undermined by two different sets of findings. The first
concern implementation projects in which different levels of
government, different government agencies, or a combination of public
and private égencies were inQolved. Pressman and Wildavsky (1973),
Bardach (1977), Lipsky (1978), McLaughlin (1976), and Radin (1977) all
found that the relationship between the federal and local implementers
was one of negotiation between equals rather than of superordiﬁate
over éubordinate. The local organizations had their own goals and
norms, and a power base in their own environments. The federal
implementers, on the other hand, generally had no real authority over
the local implementers and no means of‘ensuring compliance.
Consequently, as Berman (1978) says, "The policy passes through and is
transmuted by successive levels of implementation. The net result is
that the effective power to detérmine a policy's outcome rests with
the local deliverers"™ (p. 159). The second set of studies concern
policy implementation within single organizations or agencies (Lipsky,
1978; Mintzberg, 1979b), but the findings are similar -- the greater

the discretion enjoyed by the "operating core® (i.e., the people doing
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the basic work to produce the products or services), the more they
"make" thé policy in a very real sense.

The findings of numerous studies have challenged the assumption
that policy making and policy implementation are bounded and
sequential activities., For example, it has been found that: policy
design has profound effects on policy implementation (BHargrove, 1975;
Pressman & Wildavsky, 1973); the relationship betv;een policy makers
and policy implementers, ranging from compliance or mutual adaptation
to non-compliance and even co-optation, is crucial to poliecy
implementatic;n (MeLaughlin,Ai976); policy implementers intervene in
the policy making arena in an attempt to influence policy directions
(Radin, 1977); policy makers intervene in the policy implementation
arena in an attempt to influence implementation directions (Bardach,
1977);. and, in a very real sense, policy is "made" by the people who
implement it (Lipsky, 1976, 1978; Mintzberg, 1979b).

It has been well-established that policy making is not the
strictly rational and comprehensive process it was once assumed to be,
and there is also good evidence that policy implementation is not
merely a technical and nonpolitical activity. Pressman and Wildavsky
(1973) emphasized the delays thaf occur as a result of what they have
termed the "complexity of joint actions,™ the negotiations that must
accompany all decisions. Some of the personal and psychological
factors which influence the actors in the implementation arena were

highlighted and explored by MecLaughlin (1976) and Van Meter and Van



22.

Horn (1975), while Bardach (1977) and Radin (1977) identified some of
the strategies employed by policy implementers. The importance of the
institutional setting, the personal, political, and organizational
forces at work in the implementation arena, was emphasized by Berman
(1978), Sorg (1978) and Rein and Rabinovitz (1978).

The classical or technological model has proved inadequate in
explaining many of the research findings about policy implementation,
and the political model is an alternative which overcomes some of its

predecessor's limitations.

Political Model

Nakamura and Smallwood (1980) provide a detailed description of
this model, which is depicted in Figure 2-1. In this model, t;he
polic& process is seen as a system of three environments, each of
which has a specific function (namely, policy formation, policy
implementation, or policy evaluation), each of which contains a
variety of actors and arenas, and each of which is connected to the
other two by various communication and compliance mechanisms. Its
major assumptions include variable policy maker-policy implementer
linkages, a cyclical and open process, and complexity and dynamism.

The relationship between policy makers and policy implementers is
assumed to be based on a balance of power, with each group having
different resources under its control. Implementers have their own

goals and values and interests which may differ from, and even be in
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The Political Model of Policy Implementation
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Source: Based on Nakamura & Smallwood, 1980, p. 2T.
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conflict with, those of policy makers, so cooperation cannot be
assumed and often must be negotiated. On the other hand, because both
groups accept the same general value framework, consensus on broad
goals at least is possible. Implementers are not viewed as playing a
passive role, but instead are seen as engaging in a power struggle
with the policy makers. Nakamura and Smallwood describe five possible
linkages between policy makers and policy implementers in which the
power to control the policy process shifts from the former to the
latter (see Table 2-2).

Policy implementatioﬁ is assumed to be an open and cyclical
process in which actors can participate in different roles in
different environmenté, that is, actors need not confine their
activities to their specific environment. This is not to say that'all
actoré in the system have equal power to dominate the policy process,
but rather that actors within any one environment can influénce actors
in the other two environments, often significantly. For example, if
the policy is vagﬁe or ambiguous, then implementers become vulnerable
to the demands of actors in the policy making environment to favour a
specific interpretation of the policy. Similarly, actors in the
policy making environment freduently send various political cues and
signals to the implementers which may direct implementation in the
desired direction, but which may also serve to confuse the meaning of
the policy or to lead the implementers to favour an interpretation of

the policy other than the one intended.
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Possible Linkages Between Policy Makers and Policy Implementers

Linkages

Activities of

Policy Makers

Policy Implementers

Classical Technocracy
Instructed Delegation

Bargaining

Discretionary
Experimentation

Bureaucratic
Entrepreneurship

formulate specific
goals

formulate specific
goals

formulate general
goals

support abstract
(undefined) goals

support implementers!
goals and means

devise technical means
to achieve goals

devise administrative
means to achieve goals

bargain with policy
makers over both
goals and means

refine both goals and
means for policy
makers

formulate goals and
means, persuade policy
makers to accept them

Source: Based on Nakamura & Smallwood, 1980, pp. 114 & 115.

Note. In all five linkages the term "policy maker™" refers to those
individuals in the policy making environment who possess the formal
authority and legitimacy to formulate policies, whether or not the
policy initiative actually rests with them.
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Furthermore, the processes of policy making and policy
implementétion are seen as closely intertwined. In fact, the policy-
in-practice is thought to be determined as much, or possibly even
more, by the process of implementation as by the policy itself. Thus
the focal point of this perspective is the policy in context, with
policy being seen more as a set of bargaining points than as a set of
explicit instructions. Policy implementation, then, is highly
interactive in nature, and is characterized by bargaining and
negotiation.

Finally; policy implehentation is assumed to be a complex and
dynamic process influenced by such strategies as persuasion,
inducements, and coercion [what Chin and Benne (1976)‘classify as
power-coercive implementation strategies] rather than by technical
knowlédge and research findings. The implementation environment is
seen as containing a variety of different actors, all attempting to
influence the course of implementation. It is the task of those
charged with directing the implementation process to coordinate the
activities of these actors in a way that will lead to successful and
effective program performance, even when, as is often the case, the
policy directives are ambiguohs and diffuse. They may not have the
power to secure compliance from all actors through the manipulation of
sanctions and rewards, especially from those who are located in
outside arenas such as lobby groups and the press, and so must rely

heavily on negotiation, persuasion and compromise.
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While the political model has proved useful in understanding and
accounting for research findings, it too has certain limitations. For
example, Wildavsky (1979) raises the concern that "emphasis on
consensus, bargaining, and political maneuvering can easily lead (and
has, in fact led) to the conception that implementation is its own
reward™ (p. 181). Others consider this model unable to explain
puzzling and inconsistent findings on implementation, and have sought
alternate explanations, as the following examples illustrate.

Both Hargrove et al. (1981) and Johnson (1981) found that the
implementatién of school district policy varied considerably from
school to school, depending largely on staff norms and ways of working
together. This school-sﬁecific nature of implementation was also
reported by the Rand studies (Berman et al., 1975; Berm;n &
McLauéhlin, 1974, 1975) and Emrick and Peterson (1978), who, in
addition, identified mutual adaptation as a fundamental attribute of
implementation. Mutual adaptation involves change on the part of both
the implementers and the policy -- implementers must modify their
practices in response to the policy, but the policy also must be
modified in response to the local environment.

Implementation by "street-level bureaucrats®" (that is, those
public employees who interact directly with citizens in the course of
their jobs and who enjoy substantial discretion in the execution of
their work) has been examined by Lipsky (1976), Weatherly and Lipsky

(1978), and Yin et al. (1978). They relate successful implementation
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to its impact on the work structure, which involves the routinization
of new practices to replace established ones. The specific resolution
of the demand-resource dilemma posed by the policy, however, is
dependent on local conditions and thus the policy-in-practice assumes
different forms in different settings. Even when implementation
efforts have been successful, these changes are seldom institutional-
ized (Berman & McLaughlin, 1977; Berman & Pauly, 1975). When
institutionalization does occur, it can be related to the goals,
norms, practices, and infrastructure of the context (Berman &
McLaughlin, 1979)-

Clarification has been identified as another fundamental
attribute of implementatién {Berman & McLaughlin, 1977). It refers to
the process by which implementers develop a clearer understandiné'of
the méaning, philosophy, and operational objectives of the policy, of
what it is they are doing and why. It can only occur during
implementation -- "The conceptual clarity eritical to project success
and continuation must be achieved during the process of implementation
-- 1t cannot be 'given' to staff at the oﬁtset" {McLaughlin & Marsh,
1979, p. 80) -- and must not be confused with policy specificity,
which is a design feature. Therextent to which implementers develop
conceptual clarity 1s related to characteristics of the setting.

Two themes permeate these explanations -- context-dependency and
adaptation -~ and they form the basis of the cultural or evolutionary

model of policy implementation. It is the most recent, and conse-
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quently least fully formulated, of the three perspectives, but it has
influenced a number of studies of implementation (e.g., Farrar et al.,

1980; Goodlad, 1975; Smith et al., 1981; Wolcott, 1977).

Cultural or Evolutionary Model

In this model po;icy makers and policy implementers are thought
of as belonging to different cultures or different subcultures within
the same culture. Each culture or subculture is characterized by a
distinct set of beliefs, values, interests, norms, and traditions,
which may be)so different tﬁat one group cannot understand‘the other's
perspective. Not only can a common framework of values, even on a
general level, not be éssumed, but there may not even be an accepted
procedure for reaching agreement. Thus implementer cooperatioﬁ is
probiematic, depending as it does on the development of shared
understanding and traditions between policy makers and impiementers.

Policy is assumed to be a set of multiple dispositions to act,
the realization of which depends both on the intrinsic qualities of
the policy and on the characteristics of the implementing setting.
The policy-in-practice is inextricably linked to the original policy
idea and to the context --rpolicy shapes implemen;ation, but
implementation.also shapes policy. Wildavsky (1979) quotes Cardinal
Newman on the concrete representation of any new idea to convey this

notion:
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It will, in proportion to its native vigour and
‘'subtlety, introduce itself into the framework and
details of social life, changing public opinion and
supporting or undermining the foundations of
established order. Thus in time it has grown into an
ethical code, or into a system of government, or into a
theology, or into a ritual, according to its
capabilities; and this system, or body of thought,
theoretical and practical ... will after all be only
the adequate representation of the original idea, being
nothing else than what the very idea meant from the
first -~ its exact image as seen in a combination of
the most diversified aspects, with the suggestions and
corrections of many minds, and the illustration of many
trials. (p. 18%) "

Policy implementation, then, is seen as the evolution of the
ideas or dispositions inherént in the policy within specific settings.
Given the continuity and stability of cultures and subcultures, and
the value placed on tradition, change cannot be expected to occur
quickly. If the policy is to have anything other than a symbolic
impact, then implementation must be characterized by mutual adaptation
and clarification. Implementers must make fundamental changes in
their beliefs and practices, and this must be guided and supported by
normative-reeducative implementation strategies (Chin & Benne, 1976),

those which focus on problem-solving, adaptation, and professional

growth.

A Multiperspective Approach

The question is not which of the three perspectives on policy
implementation is correct, but rather which is most appropriate in the

given circumstances. At one time the classical or technological model
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was the predominant influence on both those plarnning and executiﬁg
implementation and those studying it. More recently the political and
the cultural or evolutionary models have gained currency.

Some suggest that the appropriateness of the model used depends
on the nature of the policy. For example, Berman (1980) distinguishes
between programmed and adaptive implementation. in the former case
the interaction between the policy or innovation and the setting is
fairly certain, that is, the outcomes are largely dependent on the
characteristics of the adopted policy or innovation. Such
implementati;m is said to bé a technologically dominant process and
thus can be explained in terms of the classical or technological
perspective. In the latt-er- case the interaction is uncertain, that
is, the outcomes cannot be predicted from the characteristics of the
policy innovation. Such implexﬁentation is an implementation dominant
process and is better explained by one of the other two perspectives.

House (1981) argues for the utility of interpreting the same
events from different perspectives in order to obtain a more complete
understanding of the implementation process. [Allison's (1971)
analysis of the Cuban missile ‘erisis and Tyack's (1976) analysis of
the history of compulsory schooling demonstrate this approach in other
contexts.] He expects that the classical or technological model will
still dominate practice and research, but that it will be blended with
the other two in order to "take cognizance of political and cultural

realities it has often studiously neglected" (p. 35).
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This emphasis on the context-dependent and time-dependent nature
of implementation does raise questions about the generalizability of
the findings. As Berman (1981) says:

The crux of the matter is this: The number of
significant interactions among variables may be too
numerous and too complex to develop and test powerful
generalizations or unified theory. In the extreme, soO
many conditions about the context may have to be stated
es. that "findings"™ would hold only for individual

districts -- or, indeed, individual schools.

I am not convinced, however, that the case for this
nominalistic extreme has yet been demonstrated. The
past decade's progress on understanding educational
change processes suggests a more optimistic assessment.
I expect we will be able to develop limited, time-
bound generalizations and partial theories within broad
classes of contextual conditions. (pp. 218 & 219)

Berman then suggests five broad classes of variables shown to
affect the educational chénge process: (a) local contextual
conditions, that is, characteristics of the community, the district,
and the individual schools which are relatively fixed and which differ
across districts; (b) primary attributes of the change effort, that
is, characteristics of the policy or innovation which do not change
over time and which constrain how much adaptation occurs; (c) local
policy choices, that is, those strategic decisions related to the
implementation of the policy or innovation; (d) endogenous variables,
that is, those attributes of the policy or innovation which change

across settings and over time; and (e) external variables, that is,

outside factors subject to change during implementation. Examples of
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the types of variables encompassed by each class are presented in

Table 2-3.

Chapter Summary

There are three major modelé or perspectives on policy
implementation. The classical or technological model foéuses on fhe
policy itself, its characteristics and components. Policy is seen as
a set of instructions which implementers, as subordinates in the
system who share the values and interests of the policy makers, are
willing to)exeéute. Policy implementation, then, is merely the
unfolding of plans embodied in the policy in a systematic ahd rational
fashion, and as such sdcceeds and is separate from the process of
policy-making.

The political model focusés on the policy in context, that is, on
the power relationships between poliéy makers and policy implementers
and their struggles to control the policy process. Policy is seen as
a set of bargaining points over which the two factions negotiate and
seek compromises in order to achieve consensus on values and goals and
to resolve conflicts in interests. Policy implementation, then,
involves the interaction of different factions, and it largely
determines the policy-in-practice.

The cultural or evolutionary model focuses on the context, which
is viewed as a culture or subculture in which meaningful change can

occur only slowly, and only through mutual adaptation and
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Table 2-3

Factors Affecting the Educational Change Process-
Tllustrative Variables Suggested by the Literature

Factor Variables
1. Local ‘Distriet characteristics (such as school board
contextual traits, leadership of administration, organiza-
conditions tional structure, level of professionalism,

II. - Primary
attributes
of change
effort

III. Local
policy
choices

organizational health, size financial status,
priorities)

Characteristics of implementing subsystem (such
as elementary or secondary, size, leadership
traits,. staff attributes, organizational climate)

Student characteristics

Community characteristics

Core substance of technology
Certainty of technology
Complexity of change effort
Scope of change effort
Centrality of change effort

Cost

Participation strategies
Staff dévelopment activities

Coordination, control, communication procedures
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Table 2-3 (Continued)

Factor

Variables

Iv.

V.

Endogenous
variables

External
variables

Attitudes of users over time

Attitudes of key actors over time (for example,
administrators, board members)

Evolution of policy image

Support for change effort

Extent and quaiity of planning

Degree of conflict over change effort
Community involvement '
Clarity about innovation

Change in user behavior, organizational
arrangements, and technology '

Stability of funding
Federal and state regulations

Episodic changes in context (such as new
superintendent, new principal, teacher strike,
Proposition 13)

Source. Berman, 1981, p. 280.
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clarification., Policy makers and implementers, belonging as they do
to different cultures or subcultures, have different and often
conflicting values and interests which can only be reconciled through
the development of shared understandings. Policy is viewed as a set
of dispositions which evolve during implementation in response to
environmental conditions but which also constrain the direction this
evolution takes. Policy implementation, then, is characterized by
mutual adaptation, and the policy-in-practice is determined both by
the original policy idea and by the context.

The impiication for fesearch of these three berspectives on
policy implementation is the delineation of critical dimensions of the
implementation process ana of general classes of contextual variables,
thus establishing boundaries for data collection and analysis. A
study-of‘ policy implementationbshould not focus just on the policy and
its implementation, but also on t:he relafivély stable context into
which they must be incorporated. With specific reference to this
study, the boundaries of the inquiry can be outlined in the form of
five broad research questions. The first three are related directly
to the policy and its implementation:

1. VWhat are the primary attributes of the policy? This refers
to the invariant features of the policy which constrain the implement-
ation process such as its complexity, specificity, and scope;

2. What decisions are made which bear directly on the implement-

ation process? This refers in particular to the implementation
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strategies employed, but also to the conceptualizations of the nature
of policy, policy implementation, implementer role, and policy
maker-policy implementer relationship which influence these decisions;
and

3. What are the endogenous attributes of the policy? This
refers to the variable features of the policy which become known
during £he implementation process, and include the policy maker-policy
implementer relationship, the values and interests of the various
actors, implementer cooperation, implementer role, and the implementa-
tion process:

The remaining two questions concern the context in general:

4. What are the local contextual conditions? This refers to the
characteristies of the community, the district, and the individual
schoois which might influence the implementation process; and

5. What external changes occuf during the course of implementa—
tion? This refers to factors which originate outside the district or
which are episodic in nature that might influence the implementation

process.

The research questions weré derived from studies that were almost
exclusively American in origin. As these questions were used to
establish the boundaries of a study conducted in a Canadian school
district, the issue arises of the appropriateness of applying American

findings to a Canadian context. The problem is not a new one, yet is



38.

has seldom been addressed. This may be due, in part at least, to the
insufficiency of information about the impact of differences in
governance and administrative structures on such matters as policy
implementation. Certainly I was faced with the dilemma of needing to
establish meaningful boundaries to the study and of having to rely
largely on information about American school systems in order to do-
s0.

I attempted to resolve the dilemma in several ways. First, I
derived from the literature research questions that were general in
nature. Tﬁeir purpose ﬁas to lead to a description of the
implementation of the selected policies and of the context in which
the implementation occurr;ed, that was not constrained by preconceived
notions, to use Malinowski's term. Second, I adopted a case study
approvach because it is a research design compatible with this intent.
The rationale for using a case study‘design is given in detail in the
next chapter, but briefly, it is thought to be well-suited for
describing a contemporary phenomenon in a particular context (Yin,
1981). Finally, all the interpretations are data-based. I do refer
frequently to other research, much of it American, throughout the
dissertation, but only to felate it to the study findings and
interpretations, not to structure them.

The fact that much of the research was supportive of the study
findings suggests that there may well be generic similarities between

Canadian and American school systems. Miles (1981) contends that,
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despite considerable contextual differences, schools do have
significant common properties and that it is possible to describe them
in terms of a number of significant dimensions. Berman and McLaughlin
(1979) utilized this approach in studying five different school
districts. By specifying important feétures of the context, this
study and others 1iké it may lead to a better understanding of the
similarities and differences between school districts across Canada
and between Canadian and American school systems.

The reader must judge how successful I have been in describing
and interpret‘;ing policy implementation in Lyttefield school district.
However, I have had the opportunity to discuss the findings with the
participants and with'teachers, principals, and district
administrators from other districts. Their reaction was generally
that I had described a world with which they were familiar. Thus
relying on American research to forx;nulate the résearch questions does
not seem to have distorted the findings so that the context being
described is unrecognizable to those Canadian educators to whom I have

described it.
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CHAPTER III

METHODOLOGY

Research Paradigm

Two paradigms dominate disciplined inquiry into educational
problems. Neither has a universally accepted name, but for purposes
of discussion the terms naturalistic and scientific will be used.
The scientific paradigm assumes that there is a single‘reality onto
which findinés converge. This single reality is fragmentable into
discrete variables, thus making it possible to isolate a small number
of variables for study ﬁhile controlling the others. Scientific
inquiry focuses on the similarities among exemplars of a phenomenon,
leadiﬁg to the formulation of context-free general laws. The
naturalistic paradigm, on the otﬂer hand, assumes that there are
different perspectives of reality, none of which is necessarily more
"tprue™ than the others. Moreover, reality must be viewed
holistically: the focus of naturalistic inquiry is the interrelation-
ships among variables and the different patterns of these
interrelationships dependingron the context, resulting in the
formulation of context-bound working hypotheses. [For a more detailed
description of the differences between the two paradigms, both
essential and non-essential, the reader is referred to Chapter 4 of

Guba and Lincoln (1981). Cook and Reichardt (1979), Denzin (1978a),
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Patton (1980), and Rist (1977, 1979) also examine this issue.]
Figure 3-1 presents a conceptualization of the differences

between the two paradigms as they are expressed in operational terms:

Figure 3-1
Representation of the Domain of Inquiry
"Ideal®

Scientific
Inquiry

Scientific
Inquiry

~ HIGH
Degree of
Imposition
of Constraints
on Possible
Outputs

Naturalistic
Inquiry

"Tdeal” “//’
Naturalistic LOW HIGH

Inquiry

LOW

T e Sy O ———
I - o A et e [ - —— —— — t—
— e EEES e e G—— S —— — T — S——

Degree of Imposition of Constraints
on Antecedent Variables

Source: Guba & Lincoln, 1981, p. T79.

Antecedent variables refer to those which impinge on the study at the
outset and which may be manipulated, controlled, randomized, and the
like. Any such decisions by the inquirer imposes constraints on the
antecedent variables: low levels of constraints are typical of

naturalistic inquiry, while high levels of constraints are typical of
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scientific inquiry. Outputs refer to those variables which the
inquirer attends to during the study. Again these variables may be
constrained to varying degrees, with low levels of constraints being
typical of naturalistic¢ inquiry and high levels being typical of
scientifie inquiry. Of course different combinations of constraints
on both antecedent variables and outputs are possible, and being able
to depict this is one advantage of the conceptualization of the domain
of inquiry represented in Figure 3-1.

This differential imposition of constraints on antecedent
variables and‘outputs is consistent with the basic assumptions of each
paradigm. Belief in a single, convergent, fragmentable reality and in
context-free general laws‘permits-the scientific inquirer to isolate
and manipulate a few variables while controlling the others in some
way. .The naturalistice inquifer, on the other hand, attempts to
preserve the holistic nature of éhe’context and to identify and
describe the different perspectives of reality, and so avoids imposing
constraints as much as possible. There has been considerable heated,
and even bitter, debate the merits of each paradigm, the validity of
its assumptions, and the utility of its findings. Increasingly
frequently, however, the issue has shifted from determination of which
set of assumptions is "true" to which set of assumptions better "fits"®
the phenomenon under study.

The naturalistie paradigm has been found to be better suited than

the scientific to deal with the following kinds of questions (see Guba
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& Lincoln, 1981; Janesick, 1981; and Lutz & Iannaccone, 1969):

1. those which involve the meaning people attribute to events,
the ways in which people define situations, people's motives and
perceptions, and the like;

2. those which involve the possibility of different perspectives
on the phenomenon tokbe investigated;

3. those which are likely to be influenced in importantlways by
the context; and

., those which are holistic in nature, that is, the phenomenon
to be investigated is characterized by groups of interacting variables
rather than by independently important variables.

According to the literatufe review présented in Chapter II, policy
implementation is a complex process which depends on participantst
interﬁretations of the policyAand their definitions of issues and
problems, which may be percei&ed differently by different
participants, ﬁhich is influenced by a variety of psychological,
political, and institutional variables, and which is better understood
when considered holistically. There is a good match between the types
of questions the naturalistic paradigm is best suited to investigate
and the types of questions involved in a study of policy
implementation. For this reason, this study of policy implementation

in a school district was conducted in the naturalistic paradigm.
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Research Design
Researcher Role

Of the three inquirer roles identified by Lutz and Iannaccone
(1969), the participant as observer role is inapplicable in this
situation. The observer as non-participant role is inappropriate for
this study, because it does not allow discussion with participants.
Thus information about past events and about the participants!
perceptions, motives, criteria for decision-making, and the like would
be inaccessible except for that which could be inferred from their
behaviour.

The most suitable inquirer role for this study, then, seems to be
that of observer as partiéipant. The major.advantage of this role is
that it gives the inquirer the freedom to focus on activities of
interést. It also enables the inquirer to develop some understanding
of the different perspectives of éhe participants while at the same
time retaining a degree of detachment which is necessary for anaiysis.

A limitation of this role is that an observer is always
prohibited from certain activities of the participants. The extent to
which this limitation is detrimental to the results of the study
depends on the extent to which the participants trust the researcher
and are willing to act as informants, that is, to volunteer
information which would otherwise be inaccessible to the researcher.
Such trust is likely to develop only if the participants are assured

of confidentiality, if they feel that the researcher is non-judgmental
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and interested in what they have to say, if they perceive the
researcher has some understanding of the situation and is capable of
appreciating their position, and if they do not feel that the
researcher is aligned with any particular group in their social
setting.

The Case Study

According to Yin (1981), the distinguishing characteristic of the
case study is that it is a research strategy which attempts to examine
"(a) a contemporary phenomenon in its real-life context especially
when (b) the Boundaries between phenomenon and context are not clearly
evident" (p. 59). Campbell (1979) and Kenny and Grotelueschen (1980)
define case studies similérly, emphésizing the utility of case studies
to explain a phenomenon in a way which is consistent with one's
commoﬁ-sense knowledge of the context. Given that the purpose of the
study is to investigate policy iﬁplementation -- a contemporary
phenomenon, in a school district -- a real-life context, the case
study is an appropriate research design. In fact, the use of the case
study in policy research has frequently been advocated (Eckstein,
1975; Kenny & Grotelueschen, 1980; Simeon, 1976).

The case study as a research strategy has been criticized,
however, especially the state-of-the-art of within-case analysis.
Miles (1979) probably expressed the concerns of others when he
characterized within-case analysis as "essentially intuitive,

primitive, and unmanageable™ (p. 597), although he did agree that the
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final reports possess a "strong ring of truth" (p. 597). Supporters
of the case study argue that its ability to portray convincingly what
has occurred in a particular setting is its strength, and that
systematic procedures to facilitate data collection and analysis do
exist. These will be discussed in some detail in subsequent sections
of this chapter.

The criticism that "case studies have a tendency not to focus on
the 'normal' but on the unique, exotic or important, so insights
gained from them may actually be misleading" (Simeon, 1976, p. 551)
was taken inté consideration in selecting the school district, the
four schools within the district, and the two policies. that were to be
studied. Lyttefield schodi district is similar to other districts in
its geographic region and to urban districts in other geographic
regioﬁs in the province in termé of size, pupil-teacher ratio, average
school size, per pupil cost, and a&ministrative organization, all of
which are factors traditionally considered in studies of
implementation. The four schools, although differing in size,
location, and the manner in which they are implementing the two
policies under study, are judged by members of the central office
staff to be typical of the schools in the district. The two policies
under study, the community relations policy and the elementary school
self-assessment policy, were selected in consultation with the
appropriate school district officials according to several criteria:

1. the policies address problems which are of general interest
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and which are likely to be encountered in other school districts;

2. the policies originate at different leveis in the educational
system: the elementary school self-assessment policy originated at
the provincial level, and the policy on community relations originated
at the district level;

3. the policies‘are substantial in nature, that is, they have an
impact on a considerablé number of people;

4, the policies are of interest to the district, that is,
information abéut the;implementation of these policies would be useful
to the district;

5. documentation about the policies exists, including: a. policy
statement, a set of guidelines or procedures, minutes of meetings,-
letters and briefs from interested parties, and memos to the
principals and teachers; and

6. the policies have been maﬁe or revised fairly recently so
that those familiar with their development and early implementation
efforts are available for interviewing.

Another criticism of case studies is that "their focus has often
been on the details of the policy itself, rather than using the policy
to generalize about‘politics ...'It is easy to get submerged in the
minutiae of the issue itself’and therefore to miss what might be much
broader factors influencing the outcome® (Simeon, 1976, p. 551). An
attempt was made to avoid these pitfalls by limiting a description of

the findings to two chapters while using four to analyse and discuss



48,

them, and by comparing the findings to those of related studies.

For both the community relations (CR) policy and the elemeﬁtary
school self-assessment (ESSA) policy, implementation activipies
clearly fall into two groups: those which involve people at the
9istrict level and are aimed at district level concerns and those
which involve people at the school level and are aimed at school level
concerns, For this reason the collecting and recording of data have
been organized according to the poliecy issue (CR policy; ESSA policy;
policy implementation in general) and the level of concern (distriét;
school). An Qutline of the research design is given in Table 3-1.

Three data collecting methods have been utilized, with the
interview being the predéminant one and observations and document

analysis playing a supplementary and confirmatory role.

Formal Interviews

General characteristics. Formal interviews were always scheduled
ahead of time, were held in locations selected by the respondent
(usually an office or classroom), were generally 45 to 90 minutes in
length, were audiofaped, and were conducted according to a flexible
interview guide. At the distfict level the respondents consist of
those people who are involved in the implementation of one or both of
the policies; at the school level, the respondents consist of the
principal, the vice principal or head teacher, and a selected group of

teachers.
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Table 3~-1

Research Design

Policy Issues

Data Data
Data General —
Collecting . Collecting Sources ESSA —
Method Situation crR— |+ |
L 1 1
LEVEL OF CONCERN - DISTRICT
interview formal Board members LA A
ESSA committee * %
teacher assoc. president E ox =
Ministry Asst. Supt. of Schools ¥
informal some Board members LA S
CO staff ¥ % %
ESSA committee LI
CO secretaries bd
observation specific Board meetings ¥
CRC meetings * *
Principals' meeting bd
nonspecific daily.activities at the Board ¥
office
document analysis minutes LA
files E ox =
policy book ® x =
publications ¥
%

reports
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Table 3-1 (Continued)

Policy Issues
Data Data Data General —
Collecting Collecting Sources ESSA —
Method Situation crR— | |
I
LEVEL OF CONCERN - SCHOOL
interview formal principals LA B
teachers LA B
informal principals LA B
teachers t 2R 2
secretaries * b
a few parents b
observation specific PAC meeting *
nonspecific daily activities * *®
document analysis minutes *
: publications *

year end reports *

Note. CR = community relations; ESSA = elementary school self-
assessment; CO = central office; assoc. = association;
asst. supt. = assistant superintendent; CRC = community
relations committee; PAC = parent advisory committee.
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reparing the respondent. Before the interview took place, the
respondents received a letter which cbntained the following
information:
1. introduction to the researcher (name, fole,
affiliation);
2. assurance of the sponsorship of the superintendent, and
of the principal where appropriate;
3. explanation of the purpose of the study; and
L, explanation of why the respondent had been selected.
A two-page Aescription of the study and of what participation in the
study entailed as well as a consent form detailing provisions for
anonymity and confidentiality accompanied the letter. Copies of the
introductory materials sent to the participants who had been selected
for interviewing are contained in Appendix A.
This information was repeated ;t the beginning of the‘interview,
to remind the respondents of the type of data that would be required

of them.

Planning the interview. The overall purpose of the interviews

was to obtain as complete and as accurate a description of the
implementation of the CR and ESSA policies as possible. This was done
by asking the respondents questions related to the following five
topies:

1. the activities being carried out at that time as implementa-
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tion of the policies -- for example, a principal or teacher might be
asked "What are some of the ways your school has had contact with the
community this year?". The intent of this series of questions was to
encourage the respondents to define what constitutes implementation of
the policies from their own perspective.

2. the beliefs and values underlying these éctivities -~ for
example, the respondent might be asked "Of the CR activities you have
just listed, which do you think is the most important? Why is that?W.
The intent of this series of questions was to encourage the
respondents t6 indirectly reveal their feelings, attitudes, beliefs,
values, etec., through their evaluations.

3. the development-of these activities ~-- for example, the
respondent might be asked "How did the idea to have a Cabaret Night
arisef"; The intent of this series of questions was to encourage the
respondent to trace the history of éhe activities, mainly ﬁo see what
changes had taken place since the policies had been approved and thus
might be attributable to the policies.

4., influences on the development of these activities -- for
example, the respondents might be asked "Has there been any change in
attitude towards community relaﬁions in the district in the last five
years? What makes you say that?". The intent of this series of
questions was to encourage the respondent to describe any attempt by
the Board, the central office staff, or the principal to influence or

direct the implementation of the policies.
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5. general characteristics of the district and the school which
might affect policy implementation -- for example, the respondent
might be asked "How do you as a teacher know when the Board feels
strongly about an issue? Can you give me an example?". The intent of
this series of questions is to encourage the respondent to describe
general communication linkages between the Board, the central office
staff, and the schools,

In addition, the respondents were asked for some personal information
related to their careers as educators.

Several )dif‘f‘erent guides were developed, depending on the role of
the respondent (e.g.: Superintendent and staff; School Board members;
ESSA committee; principalé and teachers -- a copy of each is contained
in Appendix B). The guides consist of a list of the topies and of
questions within topics, and possible transition statements from one
topic to the next. The guides were ;mt rigidly adhered to, but were
used to prepare for the interviews, to structure the interviews, and
to check, towards the end of the interviews, that all the topics had
been covered.

Two principles guided the sequencing of topics and of questions
within topics: focus on the preéent before the past -- this has the
twofold purpose of reassuring the respondents that the information
requested is within their ability to provide, and of stimulating their
memory about similar events in the past; and focus on facts before

feelings -~ this also has a double rationale, introducing the least
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ego threatening questions first, and lessening the possibility that
the recollection of events and activities will be distorted to
coincide with stated value positions.

The questions were intendetho be broad, open-ended and neutral
in nature, in order to encourage the respondents to reveal their paths
of association, their importance ratings of various aspects of the
implementation of the policies, their frames of reference, and their
vocabulary. In other words, it was hoped that the interview situation
itself would exert as little influence as possible on the respondents!
answers. The}e was one oircumstanée, however, under which leading
questions were used -- when the respondent was reluctant to give a
particular response. For éxample, the respondent might not have felt
free to express the opinion that parents should not be involved in
schooi decisions. The question would then have been framed to suggest
that this is a controversial area, tﬁat a diversity of opinion exists,
and thus that any position on this issue is acceptable.

Preparing the interview guides was largely influenced by Gorden

(1975) and Lortie (1975).

Recording the interview, Unless the respondent objected, the

formal interviews were audiotaped. In spite of the time required to
transcribe the tapes, there are several benefits to having such a
record of the interviews: the accuracy of notes taken during the

interview can be checked by comparison with the tapes; nonverbal
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information such as tone of voice, hesitations, etc., are recorded
along with the verbal information; it is possible to quote the
respondents directly, using their own‘words; it is possible to
reanalyse the data at a later date; and perhaps most important, the
tapes can be analysed from the perspective of interviewing techniques,

as a means of improving interviewing skills.

Informal Interviews

Informal interviews were generally brief, unscheduled encounters
during which information collected during the formal interviews was
verified, clarified, or expanded. They were also used to obtain
general background informétion about the context. At the district
level the respondents consist of those who participated in the formal
interviews plus other professiohal and clerical central office staff;
at the school level, the respondents’consist of those who participated

in the formal interviews plus other staff members and a few pareﬂts.

Specific Observations

Specific observations were those made at specific events such as
meetings. They focused on suchkthings as what issues were raised,
what positions were taken, what decisions were made, who spoke, who
directed matters, and the like. Data were collected in the form of
fieldrnotes and consisted mainly of the names of the speakers, the

gist of what they said (verbatim as much as possible), and the
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reactions of others, both verbal and nonverbal, as well as motions and
how people voted. Although it was OPiginally hoped that it would be
possible to observe instances of planning for the implementation of
the selected policies and of making implementation decisions, there
were few such opportunities, the ESSA committee meeting being the
major exception. Nevertheless, the observations did provide some
information about policy implementation in the distriet in general,
and also about various district and school activities which constitute

in part the implementation of the CR policy.

Nonspecific Observations

Nonspecifiec or transient observations (Murphy, 1980) were those
made during the course of daily activities at the Board office or at
the f‘éur school sites. These were also recorded in the form of field
notes, and they provided inf‘ormation’ about general matters such as
climate, interpersonal relations, communications, and treatment of
parents and other community members. The purpose of these
observations was to obtain background information and to develop some
understanding of the context rather than to collect data specifically
related to the implementatibn of the community relations and
elementary school self-assessment policies.

The collection and analysis of both the specific and the
nonspecific observational data was influenced by Guba and Lincoln

(1981), Murphy (1980), and Spradley (1980).
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Document Analysis

Several different types of documents were examined, including
minutes of meetings, files, publications, and reports. Document
analysis produced two types of information: the first was essentially
factual in nature -- the identification of the sequence of events and
decisions, the names of the people involved, etc.; the second was
mainly inferential in nature -~ the identification of issues and
concerns, of attitudes and values, and the like. This analysis was

influenced largely by Guba and Lincoln (1981).

Data Collection

Qverview

As described previously,.the data collection was organized into
two pérts, with Part I focusing‘on district level concerns and Part II
focusing on school level concerns.’ In addition, both parts were
divided into two stages, preliminary work and focused data collection.
The first stage took about two weeks, and involved what Murphy (1980)
calied "sizing up the site": identifying people to interview, events
to observe, documents to analyse; in general, becoming familiar with
the site and planning stage 2 acfivities. An additional three weeks
were required for Part II to select the four school sites and gain
access to them. The second stage involved the major interviewing,
observing, and document analysis. It lasted about seven weeks for

Part I, and about ten weeks for Part II. The third stage took place
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the following fall, and involved collecting whatever additional
information was required.

This information is summarized in Table 3-2.

District Level of Concern

Stage 1, Stage 1.activities consisted mainly of interviews with
the Superintendent, Deputy Superintendent, Assistant Superintendent --
elementary, and Community Relations Coordinator, and reading the files
on community relations and elementary school self assessment supplied

by these people.

Stage 2., The peoplé interviewed, the events observed, and the
documents analysed are listed in Tables 3-3, 3-5 and 3-6 respectively.

fhe respondents in the forﬁal interviews were selected because of
their involvement with either or béth the community relations and
elementary school self-assessment policies. Observations were made at
most of the Board meetings because there were so few opportunities to
observe and talk to the Board members. Because the Community
Relations Committee was closely linked, in theory at least, with the
CR policy, most of these meetings were observed as well. The ESSA
committee meeting was observed for the same reason; the ESSA
orientation workshop was to have been observed, but it has been
postponed indefinitely. Only one of the Principals' meetings was

observed, because the others were primarily concerned with
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Table 3-2

Schedule of Activities

Data Collection

Date Level of Concern Stage Task
Jan 11 - Jan 22 District 1 Preliminary work
Jan 25 ~ Mar 12 District 2 Focused data collection

(mainly CO staff and
ESSA committee)

Mar 15 - Apr 2 School 1 Selecting school sites
and gaining access '

Apr 13 - Apr 23 School 1 Preliminary work

Apr 26 - Jun 29 School 2 Focused data collection

Aug 23 - Aug 31 Diétrict 2 FocuSed data collection
(mainly board members)

Sep - Jan District 3 Supplementary data

& School collection

Note. CO = central office; ESSA = elementary school self-assessment
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Interviews - District Level Concerns
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Context

Respondents Informal

Formal

School Board members
Chairman
Vice Chairman
3 Community Relations Committee members
other 2

Central Office professional staff
Superintendent
Deputy Superintendent
Assistant Superintendent - elem.
Coordinating Principal - elem.
Coordinating principal - sec.
Community Relations Coordinator
principal asked to vet ESSA materials

Central Office clerical staff
Superintendent's secretary
Deputy Superintendent's secretary
Assistant Superintendent - elem.'s sec.
Secretary-Treasurer's sec. -

ESSA committee (non-central office)
3 principals
3 teachers

teacher association president -

Ministry Assistant Superintendent of Schools

Note. ESSA = elementary school self-assessment



Table 3-Y4

Interviews - School Level Concerns

Context
Respondents Informal Formal
Fraser Elementary
principal * *
head teacher b b
7 teachers * b
10 other teachers ¥ -
secretary b -
some parents (parent advisory committee) ¥ -
Thompson Elementary
principal * *
head teacher - b
5 teachers b b
9 other teachers b -
secretary b -
community coordinator b ¥
community coordinatort!s secretary ¥ ¥
parent advisory committee ¥ -
Columbia Elementary
principal * b
head teacher * b
} teachers # ¥
other 9 teachers b -
secretary b -
Lyttefield Secondary
principal * b
vice principal - b
12 teachers - ¥
35 other teachers b -
* -

secretary




‘Table 3-5

Observations

Type

Description

specific
district

school - Fraser elem.
Thompson elem.
Columbia elem.
Lyttefield sec.

nonspecific
district

school

of 11 Board meetings

of 5 Community Relations Committee mtgs.

of 5 Principals meetings

of 1 Elementary School Self-Assessment
meetings

- W o

of 2 Parent Advisory Council meetings
of 3 Parent Advisory Council meetings
of 1 Parent Advisory Council meetings
of 0 Parent Advisory Council meetings

OO N =

daily activities at Board office; major
sites = hallways, reception area, and
cafeteria

daily activities at each of the schoolsjy
major sites = staffroom, halls, and office
area
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Table 3-6
Documents
Level Types
district minutes - Board meetings, Community relations
Committee meetings, Principals
meetings, ESSA committee meetings
files - community relations committee and

public relations (Superintendent's);
ESSA (Deputy Superintendent's;
Assistant Superintendent - elem's)

policy book

publications - Welcome brochure; Facts brochure;
newsletter

reports - status of parent advisory councils
(requested on 3 occasions); plans for
conducting ESSA )

school minutes - parent advisory council meetings

publications - newsletters; welcome materials for
parents; bulletins

year end reports

Note. ESSA = elementary school selfaassessment
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administrative matters and it was judged more worthwhile to spend the
time in the schools. The documents examined were either identified by

the respondents or were referred to in other documents.

School Level of Concern
Selecting and gaining access to the study sites. Four study

sites were selected, three elementary schools, at which the

implementation of the two policies was studied, and one secondary
school, at which the implementation of the community relations policy
was studied.) In determining the sample size, an effort was made to
maintain a balance between having one sufficiently large to show
variations in the impleﬁentation of the policies but sufficiently
small to permit some degree of familiarity with each setting.

The selection of the sites was guided by two principles:
(a) maximize the range of informatioﬂ collected about the implementa-
tion of the community relations and elementary school self-assessment
policies; and (b) maximize the transferability of findings.

In order to maximize the range of information collected, the
schools in the sample had to vary along the following dimensions:

1. the general state of the school's relations with the

commﬁnity;
2. the status of the parent advisory committee;
3. the expected degree of support for the ESSA policy;

4. general compliance with district policy.
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As there were no relevant records or other sources of data available,
the information was collected through interviews with the Superin-
tendent, the Assistant Superintendents, and the Coordinating
Principals. All these people have been in the district ten or more
years and all but one has held his or her present position for a
minimum of five years. Except for the Superintendent, all the
positions involve considerable contact with school personnel and
frequent visits to the schools -~ such a background attests to the
ability of these people to make the judgments asked of them. Each
school was rafed by three people, the Superintendent and the appropri-
ate Assistant Superintendent and Coordinating Principal, on each of
the four dimensions. The-questions were framed so as to be open-ended
in nature (e.g., How would you describe -~-- school's community
relations?). The respondents usually dichotomized their responses --
high/low, good/ poor -- and they.generally added an explanatory
comment, which was recorded as well.

The four dimensions just named were related to implementation of
the CR and ESSA policies, directly in the case of the first three and
indirectly in the case of the fourth. In addition, the schools were
chosen so that they differed inrlocation and size, that is, there was
at least one school from each of the three sectors, and there was at
least one moderately large and one moderately small school. The
reason for using sector as a dimension is that the district is divided

into three sectors which are loosely correlated with socioeconomic
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status. For example, sector 1 is working class with a large Italian,
Chinese, and East Indian population. Most of the elementary schools
have ESL programs. Most of the children live in single dwelling
complexes, and many stay for lunch at school because both parents
work. The schools in this sector do not have a problem with declining
enrollment; instead, several are bulging. The schools in sector 2 do
have a problem with declining enrollment; in fact, several were closed
recently. This is considered to be a mainly professional, fairly
affluent area. Sector 3 also has a problem with declining enrollment,
but not to the same extent. There is lower-cost housing and
multiple-dwelling complexesQin this area. There is also a high
percentage of working motﬁers and single parent families.

In naturalistic research, the issue of transferability of
findiﬁgs to other sites is generally addressed in the later stages of
the study, through the development éf thick descriptions of the study
site so that the readers are able to make informed judgments about the
degree of similarity between their sites and the study site and thus
of the applicability of the findings to their sites. 1In this study
only schools which were judged by the three raters to be typical were
included in the sample. This waé done to maximize the transferability
of findings and the possibility of generating hypotheses which can be
tested later by other means.

Once the data had been compiled, schools were eliminated from the

sample if: (a) there had been disagreement among the raters on one or
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more of the dimensions; and/or (b) they had been judged to be
atypical. At this point there were 12 of the 50 elementary schools
and 7 of the 10 secondary schools left in the sample.

The elementary schools were then assigned to the following
groups: the first included th_e schools which had received positive
ratings on each of the four dimensions; the second, those which had
received negative feelings on each of the four dimensions; and the
third, those which had received mixed ratings. Three of the schools
in this last group had been rated positively on the general compliance
dimension but‘negatively on those related to specific policies. As
this seemed somewhat contradictory, the schools were eliminated from
the sample.

Next the remaining nine schools were sorted by sector and size as
well ﬁs ratings. As there was only one school given negative ratings
on all four dimensions, a moderateiy large one from sector 2 called
Columbia Elementary, it was included in the sample. The selection of
the other two schools made use of the anecdotal data collected. Of
the five schools given mixed ratings, a moderately small one in sector
3, Thompson Elementary, was chosen because although it was judged to
have very good community relatiohs, an active advisory council, and a
compliant principal, the raters felt that compliance with policies was
uncertain because of the "very strong staff®". Of the two schools in
sector 1 given all positive ratings, the moderately large one, Fraser

Elementary, was chosen because it had established as a goal that year
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to make the parent advisory council more active than it had been.

As there was to be only one secondary school in the sample, it
was decided that it should be a junior-secondary, thus eliminating
five of the remaining seven schools. The two left in the sample were
both judged to be generally compliant with policy directives, although
neither had an active advisory council. The school in sector 1,
Lyttefield Secondary, was selected because it had had a recent change
in administrators, who had‘set as a goal the improvement of community
relations, which had been poor for a number of years.

Once the )schools had been selected, an appointment was arranged
with the principals to discuss participation in the study. All agreed
to participate, although tfle principal of Columbia Elementary was very
reluctant; in fact, he was reluctant throughout the study. The
principal of Lyttefield Secondaﬁy was cooperative, but in a passive
way -- he gave me whatever I req’uested, met with me on several
occasions, and sent a memo to the staff informing them of the study,
but never volunteered information. The other two elementary
principals, on the other hand, were actively cooperative from the
start, introducing me in person to the staff, making the school open
to me, volunteering information, Vand the like.

The characteristics of the four study sites is given in Table

3-7~

Stage 1. Stage 1 activities consisted mainly of interviews with
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the principal and skimming some of the documents, particularly year
end reports, home bulletins, newsletters, agendas and minutes of the
parent advisory council meetings, and other materials prepared by the

school for the publiec.

Stage 2. The beople interviewed, the events observed, and the
documents analysed are listed in Tables 3~4, 3-5, and 3-6
respectively., In addition to the principal and vice principal or head
teacher, about 40% of the teachers at the elementary schools and 25%
of the teachers at the secondary school participated in formal
interviews. The percentage was smaller at the secondary school
because of the larger staff size. The respondents were selected so as’
to differ with respect to subject area/grade level, years at present
schooi, and degree of involvemeht with community relations activities,
This information was obtained from éhe principal. Parent advisory
committee meetings were observed whenever possible. The documents
analysed were suggested by the respondents, or referred to by other

documents.

Data Analysis
Formal TInterviews

Assessing the interview. . Upon completion of the interview, notes
were made on the nonverbal behaviour of the respondent, on the data

obtained, and on the interviewing techniques. Additions to the notes
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Characteristics of the Study Site
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Schools
Dimensions Fraser Columbia Thompson Lyttefield
Level elem., elem. elem. sec.
Sector 1 2 3 1
Size ML ML MS ML
Community good fair good poor
Relations
Advisory increasingly inactive active inactive
Council active
ESSA supportive nonsupportive uncertain -
Compliance high low variable high
Participation active reluctance active passive
in Study cooperation cooperation cooperation
Note. ESSA = elementary school self-assessment
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were made after listening to the audiotapes. The purpose of these
notes was primarily to make some judgments about the credibility of
the account, but also to evaluate and help improve the inquirer's
interviewing skills. The types of information contained in these
notes is described more fully in the last section of this chapter.

Preparing intervieg notes. Originally it was intended that all
the audiotapes would be transcribed, but this proved to be very
time-~consuming. Instead, notes were made during the interviews and
these were completed by listening to the tapes.

Researche}s using the case study approach frequently report how
time-consuming it is to write up and organize field notes, and how
this tends to detract from time spent on data analysis. Yin (1981)
argues that field notes are essentially a collection of data elements,
and tﬁus time should be spent organizing them according to research
topics and subtopics rather than writing them up as narratives. The
narrative style should only be employed in later stages, when each
topic and subtopic 1is developed by compiling the data obtained from
the various respondents. Such a procedure was used in this study.
During the interviews a separate page was used toArecord the response
to each question, thus facilitating the comparison of responses at a
later time. For example, the interview notes for the members of the
Elementary School Self-Assessment Committee include the following
sections: reasons for joining the Committee, original attitudes

towards ESSA, decision-making in Committee meetings, plans for imple-
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mentation, effects of the time lapse in completing the policy, and the

major concerns about ESSA dealt with by the Committee.

Initial analysis. When tﬁe interview notes were completed, each
section was divided into ideational units, that is, into each distinect
idea. For example, the following excerpt from the interview notes of
a teacher contain five ideational units:

There was no parent group when I first came here./
I was told there would be one soon/ because the new
head teacher was committed to this/ and I was certainly
relieved to hear this/ because I believe there should
be a parent council/.

Next each ideational unit was coded as a descriptor, an
interpretation or explanation, a concern or issue, or a value
stateﬁent. Descriptors were defined as statements of perceptions
about events or people. The first,’second, and fourth ideational
units above were cdded as descriptors. Interpretations and
explanations of events or people'!s behaviour offered by the
respondents were coded as such. The third ideational unit above fits
“this category. Concerns were defined as matters of interest to the
respondents and issues, as statements or propositions that allow for
different, often conflicting, points of view. Sometimes respondents
identify issues, but more frequently issues can be inferred from
concerns. For example, the fifth ideational unit above was coded as a

concern. It can be inferred that whether or not there should be
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parent councils may be an issue among teachers in that district.
Values were sometimes stated explicitly, but more often had to be
inferred. For example, the value underlying the fifth ideational unit
may be responsiveness to the public or accountability. It would be
necessary to examine the pattern of concerns and points of view
expressed by this respondent before making any inferences about the
values or beliefs undeflying them.

Next the responses were tabulated by reference group. This was
done by listing all the ideational units related to a particular
subtopic. A‘separate‘ sheet for each reference group -- each of the
four schools, board members, central office staff, and ESSA committee
-- was prepared as necéssar‘y, with individual columns for each
respondents. A check mark was used to indicate which statements were
made by each respondent. Thus it is possible to compare the responses
within each reference group and across groups. For example, several
different parent involvement activities were identified in the
interview data. The tabulation sheets show which of the respondents
in each school think which of the activities are appropriate ways for
parents to be involved in the school. From this inf‘ormatiori,
questions about consistency of thought within schools and differences
among schools were raised. There was room on the sheets to record

additional data from the document analyses and the observations.

Subsequent analysis. The initial analysis was closely tied to
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the data, and involved low levels of inference, but subsequent
analyses were more highly inferential (see Becker, 1958; Becker &
Geer, 1971). For example, listing the'c;mmunity relations activities
of the school occurred during the initial analysis; it was derived
directly from the data and did_not require any inferences. Comparing
the schools in terms of the variety and frequency of CR activities and
making some judgments about the schools based on this was somewhat
inferential. Analysing the CR activities in terms of, for example,
who initiates them, who controls them, what rolevis assigned to the
parents, wheéher or not they concern educational issues, whether they
are specific or general in nature, ete., and making judgments about
the schools on the basis of these analyses was much more inferential.
A clear distinction is made in the report between analyses involving

low levels of inference and those involving high levels.

Document Analysis

For every document examined, information about the author, the
intended audience, the message, the type of document, the date and
other contextual factors was recorded. In addition, more inferential
information such as the author'é purpose, the tone, assumptions about
the receiver, etc. was also recorded.

Data from documents were used primarily to: (a) prepare
chronologies of the implementation of the two policies (see Tables C-1

to C-6 in Appendix C); (b) identify major issues and concerns (see
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Tables 4-3 & Y4-4); and (c¢) draw inferences about attitudes and value.

The chronologies were referred to during interviews, mainly to
obtain information about an event -=- circumstances surrounding it, why
it occurred, consequences, and so on -- if such information had not
been volunteered by the respondent. Also, the chronologies were
useful in preparing the narrative descriptions of the impiementation
of the two policies.

Identifying major issues and concerns from the documents allowed
comparison with those identified by the respondents during the
interviews: This information is also useful in preparing the
narrative descriptions.

Inferences about values and attitudes drawn from documents were
used to validate those expressed by the respondents or inferred from

interview data.

Observations

Observation data were used essentially to validate interview
data, and thus were sorted into similar categories. For example, one
category of interview data was ways in which the school is open to the

public -- there was a similar category of observation data.

Trustworthiness of Findings
Defining the Issues

It is incumbent upon researchers to persuade their audiences that
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the data obtained and the inferences drawn are authentic, trustworthy.
It is on these grounds -- the failure to meet the traditional tests of
rigor (namely, internal and exfernal validity, reliability, and
objectivity) -- that naturalistic inquiry is most frequently
criticized. Kenny and Grotelueschen (1980) argue that naturalistic
inquiry should be justified on pragmatic grounds, that is, on the
superiority of this paradigm over traditional educational research to
make sense of findings in terms of the context, to be responsive to
the complex environment, and to convey an holistic and dynamically
rich amount of the phenomenon under study. They further argue that

advocating

this pragmatic foundation would allow for a complete
'reinterpretation of such basic concepts as validity,
reliability, generalizability, and so on. Rather than
attempt to meet these challenges, or the implicit
assumptions of a correspondence theory underlying
traditional educational research, they could be
conceptually rebuilt on the criterion of workability,
in the true Kuhnian meaning of paradigm building. (pp.

38 & 39)

Guba and Lincoln (1981, pp. 103-127) have attempted this
reinterpretation. They suggest that four basic concerns related to
the trustworthiness of findings have evolved, namely:

1. Truth Value: How can one establish confidence in the "truth"
of the findings of a particular inquiry for the subjects with which ~-
and the context within which -- the inquiry was carried out?

2. Applicability: How can one determine the degree to which the
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findings of a particular inquiry may have applicability in other
contexts or with other subjects?

3. Consistency: How can one determine whether the findings of
an inquiry would be consistently repeated if the inquiry were
replicated with the same (or similar) subjects in the same (or a
similar) context?

}, Neutrality: How can one establish the degree to which the
findings of an inquiry are a function solély of subjects and
conditions of the inquiry and not of the biases, motivations,
interests, pérspectives, and so on of the inquirer?

In the scientific paradigm, these issues have been labelled
internal validity, external validity or generalizability, reliability,
and objectivity, and appropriate procedures have been developed to
reducé threats to them., Guba and Lincoln suggest that the analogous
terms in the naturalisticvparadigﬁ are credibility, fittingness,
auditability, and comfirmability (see Table 3-8). Although not as
well codified as those in the scientific paradigm, procedures do exist
for increasing the trustworthiness of naturalistic findings. These

are listed in Table 3-9 and described in the following sections.

Truth Value = Credibility

Because naturalistic inquiry is conducted in a real-life context,
techniques must be utilized which will facilitate the difficult task

of interpretation while preserving its holistie nature.
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Four Aspects of the Trustworthiness of Findings

Aspect

Corresponding Terms from the

Scientific Paradigm

Naturalistic Paradigm

truth value
applicability
consistency

neutrality

internal validity
generalizability
reliability

objectivity

credibility
fittingness
auditability

confirmability

Source: Guba

and Lincoln, 1981, p.104.
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Table 3~9

Naturalistic Treatment of Trustworthiness Issues

Trustworthiness Issues
Credibility Fittingness Auditability Confirmability
]

Strategies ! l | l

! ! ! !
prolonged engagement ¥ ®
peer debriefing * - #*
triangulation * # #
member checks. ¥ ®
referential materials .

structural corroboration ¥

thick descriptions ¥

purposive sampling , #
dependability audit ’ . #

reflexivity . !\
confirmability audit ¥

credibility tests ®
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Simplification of the context will necessarily occur, but not to the
extent that the findings are no longer meaningful or credible to the
participants and to others familiar with similar contexts. That, in
fact, is the critical test of credibility. In this study six

strategies were utilized to reduce threats to credibility.

Prolonged engagement. - (Guba & Lincoln, 1981; Smith, 1978;

Spradley, 1979). Prolonged engagement in the field is advised in
order to overcome distortions produced by the fesearcher's presence,
to uncover fhe researcher's biases, and to develop and test
hypotheses. The major data collecting portion of this inquiry was
carried out during the éix month period from school recommencement
after the Christmas holidays to the end of the school year in Juhne
(see fable 3-2). Data were collected on nearly every work day of this
period, with the number of hours per Aay spent in thé field varying
from two or three to over ten, but typically ranging from four to six

hours.

Peer debriefing, (Guba & Lincoln, 1981; Miles, 1979).

Discussion of the findings with others who are familiar with similar
contexts and with the theoretical issues is frequently recommended as
a means of testing insights, challenging interpretations, identifying
hew directions for inquiry, and determining whether or not there is a

need for further confirming/negating evidence. In this study the
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dissertation committee served as the debriefing panel.

Triangulation. (Denzin, 1978b; Guba & Lincoln, 1981; Jick,
1979; Sieber, 1973; Smith, 1978; Trend, 1979; Yin, 1981).
Triangulation involves collecting data from different sources, in
different situations, and using different techniques in order to
obtain corroboration fof all the findings. The greater the
convergence among the daté collected, the more plausible are the
findings. If the data diverge, but this divergence can be accounted
for, then if is possible that some interesting aspect of the
phenomenon has been uncovered. The triangulation téchniques employed
in this study were discussed in previous sections of this chapter. To
recapitulate, they involve different data sources (e.g., School Board
members, Central Office staff, principals, and teachers), different
data collecting methods (e.g., intérviews, observations, documenf
analysis), and different data collecting situations (e.g., Board
meetings, Parent Advisory Council meetings, staffrooms, offices, and

the like).

ember checks (Guba & Lincoln, 1981; Miles, 1979; Spradley,
1979). Obviously it is important to test data and interpretatioqs
with the participants in order to identify factual errors and also
genuinely alternative interpretations. Member checks were done during

the formal interviews by seeking clarification and elaboration
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whenever necessary and by summarizing to the respondent's satisfaction
at the end of each topiec. It was:done informally as well, during

casual conversation.

Referential adequacy materials. (Guba & Lincoln, 1981; Spradley,

1979). It must be possible to bapk‘up assertions with referential
materials. In this study they include: field notes made during
interviews and observations; audiotapes of the interviews; meeting
agendas and minutes; reports; policy statements; memos; board
publications;'school bulletins and newsletfers; and notes of other
written documents. Support for assertions is provided by quotes from
interviews, anecdotes from. observation data, excerpts from documents,"

and tabulations of the frequency and distribution of the phenomenon.

Structural corroboration. (Campbell, 1979; Guba & Lincoln, 1981;
Smith, 1978; Trend, 1979; Yin, 1981). 'Structural corroboration
involves ensuring that there is no internal conflict among the data
and interpretations, and then linking the findings to build a
cohesive explanation. In this study the use of triangulatibn
techniques and the design of the data summary sheets helped to
accomplish the first aspect of structural corroboration; and adopting
a case study approach helped to accomplish the second, for proponents
of the case study (Campbell, 1979; Eckstein, 1975; Kenny &

Grotelueschen, 1980; Simeon, 1976; Yin, 1980) argue that its utility
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lies in its ability to explain a phenomenon in a natural context. The
process of building explanations has been likened to pattern matching,
and according to Campbell it provides a major source of disecipline or
controls to the case study research design:

In a case study done by an alert social scientist who

has thorough local acquaintance, the theory he uses to

explain the focal difference also generates predictions

or expectations on dozens of other aspects of the

culture, and he does not retain the theory unless most

of these are also confirmed. In some sense, he has

tested the theory with degrees of freedom coming from

the multiple implications of any one theory. The

process is a kind of pattern-matching in which there

are many aspects of the pattern demanded by theory that

are available for matching with his observations on the
local setting. (Campbell, 1979, p. 57)

Applicability ~ Fittingness

Because of the naturalistic assumptions about the nature of truth
statements, with their emphasis on the influence of the context\ on a
phenomenon, there is concern about the comparability, or rather the
non-comparability, of findings from different sites. Researchers in
the naturalistic paradigm do not seek enduring, context-free generali-
zations. Commenting on the short half-life of many empirical
propositions, especially those in{rolving social systems, Cronbach
(1975) said:

It is as if we needed a gross of dry cells to power an

engine and could only make one a month, The energy
would leak out of the first cells before we had half
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the battery completed. So it is with the potency of
our generalizations. (p.‘122)

Instead, the emphasis is on the transferability or applicability
of findings from one site to another, depending on the degree of "fit"
or similarity between the two contexts. To ensure context-relevancy
of the findings and td increase the possibility of making informed
judgments concerning transferability of findings, the collection of

"thick" descriptive data was used in this study.

"Thick™" aesc:igtive data. (Geertz, 1973; Guba & Lincoln, 1981;
Mintzberg, 1979a). Thick description refers not only to description
of events, circumstances; setting, and characteristics of the people
involved, but also interpretation of these demographic and descriptive
data in terms of the norms, attitudes, values, and the like prevalent
in the context. The purpose of colletting thick descriptions is to
permit others to judge the degree of similarity between the research
site and other sites, and thus the extent to which the findings are
transferable. The debriefing sessions by the dissertation committee
ensured the adequacy of the data and their presentation in this

respect.

Consistency - Auditability

Because naturalistic research generally involves emergent rather

than preordinate data collecting and analysing techniques and because
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it relies so heavily on the inquirer as the major data collecting
instrument, the issue of the repli¢ability of the findings arises.
Consistency is not defined solely in terms of the invariance of
findings. Some variance is expected -- for éxample, participants!
perspectives on the issues may Qhange, there may. be some environmental
changes or the inquirer may develop better insights -~ but the source
of this variance must be identified and accounted for. It must be
attributable not to poor research strategies, but to the context. 1In
other words, the naturalistic inquirer defines consistency in terms of
both invarianée and trackable variance. Two major teehniqﬁes for

ensuring dependability of findings were utilized in this study.

Triangulation. This strategy was discussed previously, in the
credibility section. Convergence of data helped to establish the
invariance of the findings; divergence suggested possible sources of

invariance.

Dependability audit. (Guba & Lincoln, 1981; Spradley, 1979). A

dependability audit involves: (a) collecting evidence to show how the
data were collected and analyéed, how interpretations were made, and
the like, (b) presenting the evidence; and (c¢) inviting others to
examine the evidence in terms of generally accepted practice. Again
the dissertation committee served as the external auditors of the

study.
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Neutrality - Confirmability

Becaﬁse in naturalistic research the inquirer is the major data
collecting instrument and there is interaction between the inquirer
and the resbondents, there is the danger of bias. It is necessary to
establish the extent to which the findings are a function of the
respondents and of fhe conditions\of the inquiry and to identify and
account for the influence of the investigator.

Murphy (1980) suggests that there are three main sources of bias
and error:

1. thosé originating with the researcher -- these most commonly
include: (a) the use of inappropriate methods or exclusive reliance
on one method; (b) his or her predispositions, feelings, beliefs,
values, expectations, and the like; and (c¢) ignorance of the norms,
custdms, and traditions of the system being investigated. Five
safeguards against these sources of Bias and error were used in this

study.

Triangulation. This strategy and its use in the study have been
described previously. In particular, it provides safeguards against
the bias and error originating in any one data collecting method by

looking for convergence of findings produced by different methods.

Peer debriefing. This strategy and its use in the study have

been described previously. It assumes that it is easier for others to
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detect bias on the part of the researcher, bias of which he or she may

be unaware.

Member checks. This strategy and its use in the study have been
decribed previously. Frequent checking with the participants to
ensure that their accounts have been accurately recorded minimizes

distortion due to researcher bias.

Practice of reflexivity, (Guba & Lincoln, 1981; Murphy, 1980;
Spradley, 1979). The practice of reflexivity involves self-

examination and self-awareness on the part of the researcher in order
to reveal his or her biases and the effect these may have on the data
collection and analysis.  In this study reviewing the audiotapes to
evaluéte interviewing techniques proved to be a worthwhile exercise.
For example, it was found in the first couple of interviews that the
introduction section was too short, so that the respondents were not
sufficiently prepared to provide appropriate and relevant information.
Also, the pause after each response was cut short, creating a rather
rushed atmosphere and perhaps interrupting the respondent's flow of
thought. Another problem was thé repeating or rephrasing of questions
if the respondent did not reply quickly, again possibly interrupting
his or her train of thought and even suggesting their replies had not
been adequate. Reviewing the tapes to assess the pace of the

interview, the amount of inquirer talk/interruptions, the relevance
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and clarity of the questions, and the like helped to improve the
interviewing techniques and to reduce bias due to the interview

situation and the interviewer-respondent interaction.

Confirmability audits. (Guba & Lincoln, 1981). The purpose of
the confirmability audit is to have an external examiner certify that
interpretations are supported by existing data and that they were made
in ways consistent with the data. Again the dissertation committee

served as the external auditors.

2. those originating with the respondent -~ The utility of
interview data depends 6n the ability of the respondent to give
accurate and complete information about events and processes.
Trianéulagiog is one safeguard against these”sourees of bias and
error. In addition, both the beh;viour of the respondent and the
account itself were examined.

Notes were made during the interview, and completed afterwards,
on the nonverbal behaviour of the respondent such as gestures, facial
expressions, hesitancies, changes in tone of voice, and the like.
These notes were used to draw inferences about the respondent's
attitude to the interviewer and the interview situation and the effect
this might have on the data collected. For example, one respondent
borrowed all three of the interviewer's pencils early in the

interview, and managed to deposit them in other parts of the room or
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break the lead. I coz;cluded that the respondent was not comfortable
in the interview situation, and so made no attempt to tape tﬁe
interview or record notes (the notes were done from memory immediately
afterwards). Instead, éll recording materials were set aside and the
respondent was encouraged to vtalk about his role in general terms.
The interview was not directed towards the policies under study until
the respondent appeared more relaxed. On the other hand, another
respondent sat half-turned away from the interviewer, head lowered and
eyes focused on his hands. He maintained this position for over an
hour and spoké with almost no probing (we had discussed the study
several times pr-eviously,A so he was familiar with its purpose). This
behaviour was interpreted as evidence of thought and concentration.
Examination of the account involved asking a series of questions
about -it before making a global asséssment of its plausibility and
credibility. These included: is t;he account internally consistent?
is it consistent with other accounts? 1is it a firsthand account or is
it based on hearsay? does the level of certainty vary? how detailed

is it? and the like.

3. those originating with the situation -- Included here are
"reactivity" due to the personal characteristics and/or role of the
investigator and "omission" due to the impossibility of interviewing
everyone, observing everywhere, and reading everything. Two

strategies were employed in this study to provide safeguards against
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these sources of bias and error.

Prolonged engagement helps to neutralize reactivity, as was

discussed previously.

Purposive sampling helps to prevent important omissions. A

description of how the policies, the sites, and the respondents were

selected was provided earlier in the chapter.

CLoncluding Comment
Because the use of fhe naturalistic paradigm, with the consequent
heavy reliance on.qualiﬁative data, is still relatively new in
educational research, this chapter describing the methodology is
somewﬁat lengthy. An attempt has been made to explain as thoroughly
and as clearly as possible how the aata collection and anélysis were
carried out and what steps were taken to ensure the trustworthiness of

the findings.
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CHAPTER IV
IMPLEMENTATION AT THE DISTRICT LEVEL:

INFLUENCING THE SCHOOLS DIRECTLY AND INDIRECTLY

One important, and somewhat unexpected, finding to emerge from
this study is the school-based, school-specific nature of policy
implementation. This does not mean, however, that the School Board
and the senior administrators do not play a role in the process. This
chapter contains a description of those activities carried out at the
distriect levél, for the most part by central office staff, that are
related to the implementation of the community relations and the
elementary school self-assessment policies, and discusses how they may
influence the school's implementation activities. Before examining
impleﬁentation at the district level, however, a brief introduction to

the school district and the community it serves is in order.
e 0ol Distri

The Community

According to one of the ihformational brochures published by
Lyttefield School District, "the municipality of Lyttefield is in the
centre of the most heavily populated area in Western Canada®, Its
nearly 40 square miles are bounded by cities on two sides and bodies

of water on the other two, and is inhabited by over 125,000 people,
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about 25% of whom speak English as a second language. The community
is comprised of several distinct neighbourhoods which differ in age
and a number of socioeconomic status variables (as will be illustrated
in the next chapter, when describing the setting of the four partici-
pating schools), yet in spite of itsﬂheterogeneity, Lyttefield is
relatively free of controversy, especially compared to some of the

surrounding communities.

Schools and Programs

Lyttefiéld was incorporated in the late 1800's, and the first
school was opened just two years later. By 1980 the school district
operated 53 schools, enfolling over 20,000 full-time students and
nearly 17,000 students in continuing education programs. Enrollménts
startéd to decline, however,iand during the eourse.of this study
several schools were closed. At thié time there are 45 schools, 36
elementary and 9 secondary. Four of the elementary schools are
community schools, and a fifth has just been désignated a community
school, The number of full-time students has dropped to 18,000,
although the continuing education program has risen to almost 20,000
registrants. The distrietremploys about 1,100 teachers, 500

continuing education instructors, and 450 non-teaching staff, and has

an operating budget of well over 60 million dollars.
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The School Board

In 1977, when the community relations policy was approved, the
Board was composed of five people. (The size of the Board is now
seven, and elections are held every two years to coincide with
municipal elections.) Three of the Trustees belonged to the Lyttefield
Action League (LAL), and the other two were members of the Lyttefield
Organization of Concerned Citizens (LOCC). While LAL can be described
as leaning to the left of center andv LOCC as leaning to the right of
center, in practice partly affiliation does not appear to make as much
difference aé might be expected. For example, Robinson and Hansen
(1981) found that the differences between the educational attitudes
and opinions of LAL and 'LOCC candidates were not as large as those
between candidates of different parties in other distri.ets; and
LaRoeéue (1981) found that the decision-making behaviour of trustees
was less affected by party af‘f‘ilie;tion in Lyttefield than in a
neighbouring city. This relative lack of party differences was also
evident during the Fall 1981 electoral campaign, which occurred just
before the start of this study.

At the time of dissolution in 1981 the Board consisted of four
LOCC trustees, three of whom ran for re-election, and three LAL
trustees, one of whom ran again. All four incumbents were returned t;o
office, and the other three seats were filled by LOCC candidates.
Thus the Board now consists of six LOCC trustees and one LAL trustee.

There are four women on the Board, and the occupational backgrounds of
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the Trustees include: a housewife, two teachers, a princeipal, an

accountant, an administrator, and a businessman.

The Officials and Senior Administrators

The officials include the Superinténdent, the Deputy
Superintendent, and the Secretary-Treasurer. These three men comprise
the "Administrative Services™, There are two other services in
addition to the Administrative Services: the Business Services,
consisting of the Secretary-~Treasurer and the various senior
administratofs (ie., the department managers) under him; and the
Education Services, consisting of the Superintendent, the Deputy
Superintendent, and the ‘senior administrators, namely, the Assistant
Superintendent (Secondary Instruction), the Assistént Superintendent
(Elementary Instruction), and the Director of Community Education.
All these men have held their positién for five or more yeafs, except
the Assistant Superintendent (Elementary Instruction), who had Just
been appointed at the start of this study. He has, however, worked in
the district as a teacher and a principal for many years. The Deputy
Superintendent and the Secretary-Treasurer are not in analogous
positions, for although the sénior administrators in the Business
Services are responsible to‘the Secretary-Treasurer, the senior
administrators in the Education Services report to the Superintendent,
not the Deputy Superintendent, although they frequently work with him.

Each of these men has one or more coordinators working under him, and
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the Deputy Superintendent is also responsible for the Education

Center.

Implementation Activities

Given this brief introdugtibn to the setting, the community
relations and elementary school self-assessment policies, their
background and development, and distriect implementation activities can
be described. The focus throughout is the potential effect of

distriet activities on school activities.

The Community Relations Policy
Policy Background and Development

When the newly elected Board, with its LAL majority, met in
Januafy 1977 its Chairman immediately introduced a draft of the
community relations policy (CR polic&) for the Board's consideration.
The creation of such a policy had been part of the LAL election
platform, and it was a personal concern of the Chairman. He felt that
citizens and community groups received "shabby treatment"™ from the
Board, and that they were held at "arm's length". For example, there
was not a schedule of Board meetings; Board meetings were held in a
very tiny room, which could seat at most six members of the public;
and much of the agenda was discussed in private. In other words, it
was very difficult for a citizen to discover what was happening in the

district. The extent of this problem was highlighted by a letter from
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the Lyttefield Parent-Teacher Council, which the -Board received at
this time.

Both the policy draft and the letter from the Parent-Teacher
Council were referred to the committee of the whole, and two and
one-half months later the Board approved the policy. The various
steps in the development of the policy are outlined in Table C-1 (see
Appendix C).

The policy consists of two parts, a combined preamble and policy
statement, and a 1list of objectives related to the policy statement.

The first parf of the policy reads. as follows:

The Lyttefield School Board recognizes the importance
of public involvement in education. The Board endorses
an attitude of openness, recognizes the right of
citizens to full, objective and timely information, and
welcomes individual and group opinions, suggestions and
questions regarding school affairs.

IT SHALL BE THE POLICY OF THE BOARD OF SCHOOL TRUSTEES
TO SUPPORT AND PROMOTE EFFECTIVE, SYSTEMATIC TWO-WAY
COMMUNICATION WITHIN THE EDUCATIONAL ORGANIZATION AND
WITH THE CITIZENS OF LYTTEFIELD AND TO MAKE FREELY
AVAILABLE INFORMATION ABOUT PROGRAMS, PRACTICES AND
POLICIES SO THAT THE COMMUNITY CAN EXERCISE ITS RIGHT
TO INFLUENCE THE OPERATION OF THE SCHOOLS AND SO THAT
CITIZENS CAN CONTRIBUTE TO AND INFLUENCE EDUCATIONAL
DECISIONS.

It can be seen that the policy focuses on two aspects of publiec
involvement - the right of citizens to obtain information and the

right of citizens to influence decisions. The thirteen objectives,

which were designed to help the Board "achieve the intent of its
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policy", also refer to these two aspects of public involvement: seven
describe ways to increase public access to information and six
describe ways to increase public input. While twelve of the
objectives have been worded so as to specify activities at the Board
or district level, three specifically mention activities at the school
level. Thus any discussion of the implementation of the community
relations policy must take in to consideration the Maspect of public
involvement™ and the "level of activity"™. The distribution of the

objectives according to these two dimensions is shown below:

ASPECT OF PUBLIC INVOLVEMENT
LEVEL OF ACTIVITY

obtaining information influencing decisions
Board/District 1, 2, 4, 6, 7, 8, 9 3, 5, 10, 11, 12
School 9 . 11, 13

The seven objectives concerning Board or district activities
which promote the right of the public to obtain information are listed
in Table 4-1, along with an assessment of the extent to which each has
been implemented. A chronology of activities related to the
implementation of these objectives, derived mainly from the
Superintendent's files and the minutes of Board meetings, is contained
in Table C-2 (Appendix C). Similarly, the five objectives concerning

Board or district activities which promote the right of the public to



Table 4-1

Extent of Implementation of Policy Objec
Aspect of Public Involvement: Obtaini
Level of Activity: Board/

98.

tives Related to
ng Information
District

Objective

Extent of Implementation

To provide the public with an opportunity
to address questions to the Board of
School Trustees at each regular meeting.

To make freely available and to provide
upon request, within reasonable time,
documents and information ... in the
"public domain®, :

To hold regular meetings of the board in
an open manner before assembled public
and press who shall have the benefit of a
publicised schedule of meetings.

To send agendas of regular meetings to
the associations representing the Board's
employees, to parent organizations in the
Distriect and to groups and individuals
requesting such agendas.

To publicize the deliberations and
decisions of the Board meetings by
distributing an approved report of board
meetings to all School Board employees
and parent organizations in the District
and by making the report and minutes of
Board meetings available upon request.

To develop and maintain a regular com-
munity relations and information program
... and to encourage individual schools
to do the same. -

To hold regular meetings of the Board
periodically in various locations in the
Distriect.

full

full

partial

partial

partial

partial

none
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influence decisions, and an assessment of the extent of their
implementation, are given in Table'H—Z, followed by a chronology of
implementation activities in Table C-3 (see Appendix C). While these
Board and district activities are important in their own right, they
are equally important for the cues they give the school concerning the
priority of and the interpretation of the policy. It is from this

latter perspective that they are discussed in the next section.

Influencing Schools Indirectly

There afe several features of the district implementation of the
community relations policy that may have cued the schools: the
differential rate of imblementation of the twelve policy objectives;
the shift in meaning attributed to the terms public information,
opennéss, and public involvement; and the change in emphasis from the

distriet level to the school level.

Differential rate of implementation, Implementation has been
quickest and most complete on objectives 4, 5, and 8, all of which
require the establishment of procedures rather than the active
involvement of Board members (see Tables 4-1 and 4-2). On the other
hand, objectives 2, 11, and 12 have not been implemented, and they are
all behavioural rather than procedural in nature, involving Board
interaction with the public. This same pattern of procedural changes

preceding behavioural ones is evident in the partial implementation of
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Table 4-2

Extent of Implementation of Policy Objectives Related to
Aspect of Public Involvement: Influencing Decisions
Level of Activity: Board/District

Objective . Extent of Implementation

5. To welcome delegations of students, full
parents, teachers and others at regular
Board meetings.

3. To hold public forums in various partial
locations in the Distriet on educational
issues from time to time as the need
arises. .

10. To develop an advisory process so that partial
the community can advise the Board from
the public point of view on such matters
as the Board may deem necessary.

11. To establish a service to assist citizens none
in expressing their concerns to schools,
School Board personnel, or to the Board.

12. To establish a regular means of assessing none
the public¢t's parents!', and students?
needs and concerns regarding Lyttefield
School System.
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objectives 1, 6, and 7.

There is another aspect to the differential rate of
implementation of the policy objectives -- implementation has been
quicker and more complete when the objectives involve making
information available to the public rather than receiving input from
the public. For example, the Community Relations Committee, which was
established early in 1977, is responsible for all the public relations
activities of the Board and the District, and any matter concerning
community relations in general which is referred to it by the Board.
The issues discussed at the committee meetings aﬁd included in its
reports are listed in Table ”f3- Much of the committee's time is
spent on the newsletteﬁ, the informational brochures, community
television programming, and the presentation of tax information to the
public, and on encouraging schools to develop active community
relations programs.

Thus the Board has pursued many different avenues to keep the
public informed. When it comes to°'soliciting public input, however,
the situation is somewhat different. We have seen already that
objectives in this category, namely, objectives 11 1nd 12 have not
been implemented at all. Two others, objectives 3 and 10, have been
implemented only partially.

- This examination of the differential rate of implementation of
the policy objectives at the district level suggests that the Board

(a) has made procedural but not behavioural changes, and (b) places
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much emphasis on publications and other modes of communicating to the
public, buﬁ has apparently made little effort to discover community
opinion and to assess community needs. It assumes that if anyone has
a concern, he or she will make it known to the appropriate person.
The Board seems to have adopted a passive role with respect to these
objectives -- one of being willing to listen to what the community has
to say, but not of actively finding out what the community feels or of

establishing an advisory process.

Bedefinifion of Lefms. One term which has undergone a change in
meaning is "public information®™. The policy statement and preamble
emphasize "the right of citizens to full, objective, and timely
information™ and "to make freely available information about programs,
practices and policies™. Yet soon after the policy was implemented,
the emphasis was on public relations; Much of the activity of the
Community Relations Committee centres on publications and other media
presentations (e.g., slide-tape packages, Community Television). The
concern is to tell the public, especially those who do not have
children in the schools, about the programs, about the quality of
education in Lyttefield, and so gain or maintain their support. While
this is an understandable goal, it is not what was originally
intended.

Closely related to this shift from public information to public

relations is the redefinition of the term "openness®™. Originally it
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referred to freedom of information, as explained above. Now it means

warmth, To quote the Community Relations Coordinator,
I think we have tried to create an atmosphere of
openness and warmth at the Board, part of that being
the procedural by-law allowing for question periods,
having the agendas available to the public, having a
coffee break in which the trustees can mingle and
discuss informally things, publicizing well in
advance.... people who attended our meetings have said
our Board is very open and they're very at home. And
people who attend meetings for the first time are very
surprised at the openness. I guess a lot of it has to
do with the Chairman, who greets them, and thanks them
for coming, and the fact that we have a coffee break,
they feel pretty good about that.

A more subtle shift in meaning has been accomplished through the
linking of community relations with community education. This has
been brought about in part by the creation of the position of
Community Relations Coordinator who also works part time in the
community education department. There was a need to have a single
person responsible for the Board publications, because contract work
and committee work both proved unsuccessful. The Superintendent
argued that it was logical for the community education department to
encompass communications and community relations. It also seems,
however, that community education was a growing concern -- it reaches
as many students as the regular programs, it is a means of keeping
teachers employed, and it receives governmental funding. The Super-

intendent had asked previously for another appointment to the

community education department which had not been approved, so the



105.

creation of the Community Relations Coordinator position satisfied
both parties -- the Board was assured that its publications would be
issued, and the community education department received an additional
staff member.

The responsibilities of the Community Relations Coordinator with
respect to the community relations policy focus essentially on Board
publications, assisting schools with their publications, maintaining
good relations with the press, and presentation of information through
other media (e.g. Community Television). In other words, the
Community Rélations Coordinator is only responsible for the
implementation of a limited aspect of the policy. What has happened,
however, is that the position has become identified with the entire
policy. Whenever anyone asks a question about the policy, he or she
is amAimmediately referred to the Community Relations Coordinator by
both central office staff and Boar& members, It is not that others
are not willing to answer my questions, it is that the Community
Relations Coordinator is seen as the "expert". This has two potential
consequences -- other people, the school board members in particular,
do not feel a personal responsibility for the implementation of the
policy because there is someone élse whose responsibility it is, and
the other aspects of the policy are neglected. In addition, relating
the community relations policy to community education has resulted in
another definition of the term "public involvement", one which equates

public involvement with participation in the community education
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program. The rationale is that if people feel that they are being
served by the education system, even if they do not have children in
the schools, they will have a positive attitude toward it and will
support it. This may be true, and community education may be an
important part of the education system, but it has little to do with

the rights of citizens to obtain information and influence decisions.

School-level emphasis., The community relations policy is

directed mainly at district level activities, yet soon after its
passage the)Board expressed concern about‘community relations at the
school level. There was a decided shift in emphasis from district
activities to school activities (see Tables C-l4 and C-5 in Appendix
C). This brings us to the Board's efforts to influence the schools

directly. The schools! responsés are discussed in the next chapter.

Influencing Schools Directly

Immediately after the approval of the Community Relations policy,
the Superintendent sent a copy of the policy and the following memo to

all schools:

SUBJECT: PUBLIC RELATIONS

Education appears'to be assailed from all sides by
ceriticism. A large proportion of this expressed dis-
pleasure is founded in misinformation or lack of
information. It has become inecreasingly obvious that
the credibility of education is a function of the
nature of our relations with the publiec.
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The Board approved a "Policy on Public Information and
‘Community Relations" which stated:

IT SHALL BE THE POLICY OF THE BOARD OF SCHOOL TRUSTEES
TO SUPPORT AND PROMOTE EFFECTIVE, SYSTEMATIC TWO-=WAY
COMMUNICATION WITH THE EDUCATIONAL ORGANIZATION AND
WITH THE CITIZENS OF LYTTEFIELD AND TO MAKE FREELY
AVAILABLE INFORMATION ABOUT PROGRAMS, PRACTICES AND
POLICIES SO THAT THE COMMUNITY CAN EXERCISE ITS RIGHT
TO INFLUENCE THE OPERATION OF THE SCHOOLS AND SO THAT
CITIZENS CAN CONTRIBUTE TO AND INFLUENCE EDUCATIONAL
DECISIONS.

In keeping with this policy the Board committed itself
to a number of objectives which establish the basis for
the development of district public relations activity.
While some of the objectives have to do more directly
with information distribution and Board activity, there
are definite implications for staff at the school
level.

It is requested that the following be undertaken in
each school:

1. Considerations of the new "Policy on Publiec
Information and Community Relations™ by the school

staff.
2. A review of the school's activities and processes

regarding its relations with the public.
3. Full discussion of the policy as i elates to wh

could be done in eagch school to relate to the public
positively and openly.

It is recognized that the most critical relationship
with the public is between teacher, student and with
the parents of the students. It is expected that staff
will nurture a positive liaison with parents and the
community by participating in open informative school
community relations., The development of such
endeavours is encouraged.

A copy of the Board's new policy and the concomitant
objectives is attached for consideration by staff.

The Board indicated its concern about the community relations
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program of schools at several meetings, and this was followed up by a
Principals' Meeting devoted to this issue, a workshop on community
relations to which every séhool sent two representatives (the
principal and one teacher), and the provision of some funds for school
newsletters.

The Board first endorsed the creation of school parent advisory
councils in March 1977. When in May 1979 it became apparent that many
schools had not yet established such a committee, the Board again
showed its strong support for them. Inservice activities were provided
at a special’éll-day Principals' Meeting. When it appeared that
schools were still reluctant to establish parent advisory committees,

the Board approved the foiiowing policy in March 1980:

Consistent with its policy on Public Information and
Community Relations the Board affirms its desire that
schools develop a close, open, two-way liaison between
the school and the parents of the school community.

It shall be the policy of the Board that each school
establish an ongoing mechanism and process which pro-
vides for consultation with and input by the parents in
regard to the program and general operations which are
the responsibility of the school and its administrative
and teaching staff, It shall be incumbent upon the
school to initiate such a process or to respond
positively to initiatives by the parent community,
ensuring that the opportunity to participate is
publicized, open to all and that positions on any
constituted body are representative of the community,
and subject to annual review at an annual open meeting.
The form of the parent-school body shall be at the
discretion of the local school-home community.

The composition and operations of any such a joint
parent-school body shall have the following objectives:
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1. To promote positive two-way communication between
the home and the school in regard to the sound educa-
tion of students. '
2. To enhance understanding of the parents and school
staff in regard to promoting positive school climate
and a productive school experience for students.
3. To provide the parent-school body, committees or
advisory council with the opportunity to affiliate with
peer bodies such as Parent-Teacher Council, B.C. Home
and School Federation, Community School Associations,
or any other peer body which fosters the objectives of
public school education.
Subsequent reports have shown an increase in the number of parent
advisory committees, although in the spring of 1982 ten percent of the

schools still did not have one.

Summary

Even though policy implementation is essentially school-based and
school-specific, the distriect can infiuenee the school, both directly
and indirectly. In the case of the community reiations policy, the
Board attempted to influence the schools directly, by creating a
policy which mandated parent advisory committees, by requesting
periodic reports on the status of these committees, by advocating the
use of workshops to help school personnel acquire the knowledge and
skills necessary for the implementation of the policy, and by making
funds available for newsletters. It may have influenced séhools
indirectly, by emphasizing the provision of information over the

elicitation of public input, and public relations activities over
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public involvement activities.

The elementary school self-assessment policy has a background
very different from that of the community relations policy, especially
in the involvement of school personnel in its development. The
implementation of the Ministry directive on elementary school self-
assessment clearly illustrates the necessity of developing conceptual
clarity about the intent of policy and the time required for this to
occur. It may be at this level that district influence is greatest,
and so the description of the activities of the elementary school
self—assessﬁent committee focuses on its attempts to develop

conceptual clarity.

The Elementary School Self-Assessment Policy

Eolici Background

In August 1979 the Ministr& of Education issued Schools
Department Circular 92 in order to inform school districts that "By
December, 1981, the Ministry expects each school district to establish
a policy on elementary school self-assessment." While the Ministry did
not place any restrictions on the elementary school self-assessment
policy established in each district, it did define some of the
parameters of the process and provide a framework for designing the
assessment instruments which probably influenced the deliberations of

the districts. This certainly appear to be the case in Lyttefield.
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istrict Response to Circular

Lytﬁefield School District responded to circular 92 by
establishing a committee consisting of nine members: three
representatives of the central office staff, three of the Lyttefield
Association of School Administrators (LASA), and three of the
Lyttefield Teachers Association (LTA). The central office
representatives were selected by virtue of their position - the Deputy
Superintendent, the Assistant Superintendent (Elementary Instruction),
and the Coordinating Principal (Elementary); the principals were asked
to sit on fhe committee by‘the LASA executive or by the
Superintendent; the teachers were elected by LTA school repre-
sentatives at a general méeting.

"Democratic procedures®™ and "participative decision-making" are
highl& valued in the district ~- in fact, they were mentioned by
nearly every respondent in deseribing the district -- and committees
comprised of representatives of the employee groups are seen as a way
of ensuring both. Thus the request to establish an elementary school
self-assessment policy did not pose procedural problems for the

district, there were numerous precedents for the response.

The Policy
The draft of the policy was presented to the committee for

consideration early in 1982 (see Table C-6 in Appendix C for the

chronology of the development of the policy). It had been written,
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oddly enough, by the committee's most recent member, the newly
appointed Assistant Superintendent;{ The previous one had left for a
superintendency in another district. 1In spite of his short tenure on
the committee, about two months, he prepared a policy statement which
reflected the thrust of the committee's deliberations and which met
with its approval. A copy of the draft policy was distributed to all

principals, accompanied by the following memo from the superintendent:

The Ministry of Education has directed each school
district to develop a policy on elementary school
assessment. In this District a committee composed of
central office staff and representatives of the
Lyttefield Association of School Administrators and
Lyttefield Teachers' Association has worked for the
past year developing a draft policy statement, together
with self-assessment materials designed to supplement
those published by the Ministry.

The enclosed draft policy has been presented to the
Board of School Trustees at its meeting of 1982.03.09
at which time it approved the recommendation that the
draft policy be circulated to elementary schools and
the professional associations for their consideration
and reaction. ‘ \

It would now be appreciated if principals and teachers,
and the professional associations would peruse the
draft policy and provide this office with their
reaction and input. In the interim the committee will
continue its work on support materials with the object
of completing these before the end of the current
school year. The Ministry expects the school-based
assessment process to begin in the 1982-83 school year.

There was very little feedback from the schools, and no changes were
made before submitting the following policy to the Board for approval

on June 6, 1982:



Preamble: .

Clearsighted self-scrutiny and analysis are major
agents of growth. They also enhance sensitivity to
changing conditions and needs, and their careful
practice is a professional responsibility of all who
are involved in the schooling of young people. In
particular, the use of good self-assessment practices
in the elementary schools of the district is seen as a
means of promoting positive change, of protecting and
fostering excellence, of encouraging collegiality and
staff cohesion, and of stimulating professional growth.

POLICY

IT SHALL THEREFORE BE THE POLICY OF SCHOOL TRUSTEES OF
LYTTEFIELD SCHOOL DISTRICT THAT THE DISTRICT'S
ELEMENTARY SCHOOLS WILL ENGAGE IN A REGULAR, ONGOING
PROCESS OF SELF-ASSESSMENT.

The implementation of this policy will be governed by
the following principles and considerations:

The elementary school assessment process is intended to
be formative rather than summative, and the process and
eventual recommendations should reflect this
assumption.

Conditions and priorities vary, and it is expected that
the processes adopted will often differ somewhat from
school to school.’

A school is not a closed system and the wider community
will frequently constitute an important resource.

Since any good self-assessment model is both arduous
and time-consuming, it is recognized that staffs will
on occasion require additional resources.

To ensure that the self-assessment process does not
become an empty exercise, the Board and school staff
recognize that both have a responsibility to examine
and, where practicable, implement the recommendations.

Because of the rigorous demands of a good assessment
process, what is attempted in a single year should be
tailored to match the resources available.

113.
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The policy preamble, statement, and principles were accompanied by the

following guidelines for implementation:

1. By 1982.11.30 schools will be expected to submit to the
superintendent's office a description of how they
propose to begin the assessment process. It is further
expected that the process will begin in the 1982-83
school year. By 1982.06.30 schools should have
submitted a capsule outline of their plans for the
overall assessment cycle.

2. Normally the process will follow a six-year cycle, with
the possibility of one or more sections being addressed
each year. ’

3. Staffs should consider using some of their non-
instructional days for both familiarization and
training and for planning and implementation.

4, Staffs are encouraged to use Ministry, and District-
developed materials, making whatever modifications are
necessary for their situations.

5. Extensive formal reports need not be filed as sections
are completed, but staffs will be asked to submit any
assessment process recommendations which may require
Board assistance or approval.

6. Schools should not embark on the process until a cadre
of staff have been trained. The district will make
provision for appropriate training.

T. It is expected that the self-assessment process will be
co-ordinated by a committee of staff. The principal
should be a member of this committee.

8. Staffs should be careful not to over-extend themselves
as they begin the process; for example, the first year
should probably not comprise more than school climate,
philosophy, and possibly one other section.

9. Whether or not the school involves an external team, it
should attempt to build in some processes to assist in
validating the accuracy of its self-assessment.
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10. If an external team is utilized, the staff will have
input as to its composition.
In the next section I explore how this policy emerged from the

deliberations of the ESSA committee.

Committee Deliberations

In the interviews the committee members listed the major issues
addressed by the committee;/described the deliberations on each issue,
and summarized the status of the deliberations at that time. The
accounts were‘highly consistent, both with one another and with the
meeting minutes, attesting to the cohesiveness of the group and the
intensity with which they considered and reconsidered each issue.

The committee deliberations fell into three categories:
commiﬁtee operations; conceptualization of elementary school
self-~assessment; and school reédiness for elementafy school
self-assessment (see Table 4-1).

The purpose of elementary school self-assessment was the first
issue addressed by the committee. From its earliest meetings it
defined this as improved programs and practices, increased
effectiveness of schools, and prdfessional growth, All the committee
members used such phrases as "the beginning rather than the end of a
process™ and "the prelude to growth™ in discussing the intent of
elementary school self-assessment, and emphasized the differences

between self-assessment and both accountability programs and teacher
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evaluation. The policy preamble expresses well ‘the views of the
committee on this issue.

Closely related to this first issue is that of use of data. The
major concern of the committee was that the self-assessment process
would become an "empty exercise“ unless the collection of the
assessment data was seen as only the first step, to be followed by
analysis, developmenﬁ of recommendations for improvement, and imple-
mentation of £hese récommendations. Thus committee deliberations
focused on the formative nature of the process, the responsibility of
schools to iﬁplement the recommendations as fully as possible, and the
responsibility of the district to support school efforts to implement
the recommendations, all of which are reflected in principles 1 and 5
and guideline 5.

Although discussed only at a few meetings, the issue of external
examiners was one of the first idenfified by the committee members
during the interviews because they were having difficulty reaching
consensus on it., On the one hand ‘was the fear that the presence of an
external review team would be harmful and dysfunctional by making
teachers anxious and apprehensive and thus deflecting their concern
from self-improvement to public image. On the other hand was the
belief that an external review team would ensure the credibility qf
the data, and thus their utility, by functioning as auditors. The

uncertainty of the committee on this issue is reflected in guidelines

9 and 10.
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Consideration of the components of self-assessment, and more
importantly, of their relative importance, occupied much of the
committee's time. Only one change was made to the Ministry's list of
components contained in the elementary school self-assessment handbook
(1981), the addition of a section called school climate. This the
committee considered to be one of its major accomplishments. By
climate the committee meant)the readiness of the school staff for
self-assessment, that is, the ability of the staff to discuss the
issues, criticize constructively, and reach consensus. One of the
subcommittees’developed an instrument to measure these communication
skills, and it was hoped that schools would complete this inventory
first in order to determine whether or not they should work on
communication skills before proceeding further. Guideline 8 suggests
that échool climate be one of the first sections attempted.

Another aspect of the schooi's readiness considered by the
committee was the attitude of teachers to self-assessment. All
committee members felt that the success of the policy depended on
this, and frequently spoke of the need to "sell" teachers on the idea,
so that they would "perceive it as a valuable tool", "become excited
about using the materials™, and iview self-assessment in a positive
light". Guideline 6 addresses this issue.

The statement of philosophy was also identified as an essential
component of self-assessment, although this was a highly contentious

issue. It was resolved at one of the final meetings by giving schools
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the choice of: (a) writing their own statement of philosophy,
assisted by the list of questions provided; (b) selecting the most
appropriate statement of philosophy from those provided, modifying it
if necessary; and (c) completing a goal priorizing exercise. The
importance of this component is suggested by guideline 8.

At one time the list of the essential components included the
school and community, and éommunity input was considered to be an
important element in the development of the school's statement of
philosophy. The importance of the community is suggested in guideline
3, but not as strongly as in the committee deliberations, nor is the
school and community booklet identified as one to be done in the first
year.

From the beginning the committee members were concerned about the
amounf, of time completion of the self-assessment booklets would
require and the demands this would ;nake on teachers., They feared that
if the task were too time-consuming the quality of the data collection
process might suffer and insufficient attention might be paid to
developing and implementing recommendations. These concerns about
time constraints are addressed in principles 4 and 6, and guidelines
2, 3 and 8.

Finally, the committee felt that the self-assessment process had
to be sufficiently flexible to meet the different circumstances of
each school. By flexibility was meant the freedom of the schools to

decide how many sections they would attempt per year, the order in
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which they would complete the sections, and what materials they would
use. In other words, the committee wanted the schools to be able to
plan the most suitable self-assessment for their situation, ‘a desire

reflected in guidelines 1, 4, and 7.

umma ;
Lyttefield has established pr;cedures for policy making that
enabled it to respond easily to Circular 92. The elementary school
self-assessment committee, which was composed of three representatives
from each of fhe central office, principal, and teacher groups, worked
for over two years to develop the policy and the assessment materials.
It spent by far the greatést amount of time on trying to conceptualize
the meaning and process of self-assessment. Once the committee had
achie?ed consensus on these issues, the actual writing of the policy
and adaptation of Ministry materiéls took very little time. .The
committee also expressed concern frequently about the readiness of
scho&is to engage in self-assessment, and the consequent importance of
the introduction of the policy to school personnel and of the
implementation strategies utilized by the district implementers. As
interested as the committee members were in the implementation of the
elementary school self-assessment process, however, they did not feel

it was within their mandate to plan for or be involved in the

implementation process.
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Chapter Summary

In the cases of both the community relations policy and the
elementary school self-assessment policy, the School Board and the
senior administrators placed far greater emphasis on the development
of the policy than on its implementation. The major implementation
strategies utilized by thé district staff were dissemination of
information and workshops for two representatives from each school.
In addition, several Principals' Meetings were devoted, in whole or in
part, to discussion of the community relations polié&; no doubt this
would also ha&e happened with the elementary school self-assessment
policy.

These represent the efforts of the district to influence school
implementation activities directly, but the district may exert an
indiréct influence as ﬁell. For example, the community relations
activities of the Board members aﬁd of the central office staff
clearly favour certain aspects of the policy over others, and this
might serve as a model for school personnel. If the members of the
elementary school self-assessment committee are involved in district
implementation activities, then they will likely convey to school
personnel a specific interpretation of the policy.

In the next chapter I describe the responses of the four schools
to the community relations policy and to the attempts of the Board and

the central office to influence their implementation activities.
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CHAPTER V
IMPLEMENTATION AT THE SCHOOL LEVEL:

VARIATIONS ON A THEME

In this chapter I describe and analyse the community relations
programs of the four par%icipating schools, highlighting in particular
the differences between these programs and the consistent pattern
formed by these differences. The descriptions and analyses are
derived largely from the interview data, supported and‘supplemented'by
written recofds and by observation., School level implementation of
the elementary school self—assessment policy is not discussed here,
because the policy was distributed to the schools only at the end of
the study and they had received virtually no information about the
policj and the materials prior to that time.

The chapter begins with a brief introduction to the participating

schools and their settings.

The Schools and Their Settings

Table 5-1 presents some recent census data on the settings of the
four schools. Of course, the census tracts and the school intake
areas do not correspond exactly; the census data do, nevertheless,

tell us something about the scheols' settings.
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Features of the School Settings

123.

School

Indicators

Thompson Fraser

Columbia Lyttefield

First language
English
Chinese
Italian
other

Single parent families

Type of dwelling
owned house
rented duplex/house
rented apartment

82%
3%
1%

142

18%
65%

6%
29%

72%
7%
7%

14%

12%
66%

17%
17%

76%
6%
3%

15%

9%
78%

21%
1%

73%
5%
8%

14%

11%
64%

11%
25%

Note. Compiled by author from

1981 census data
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Thompson Elementary

Thompson Elementary has opened in the last ten years, making it
one of the youngest schools in the district. It is located in a new
and growing community, and classrooms have been added to accommodate
the increase in the student population.

The Thompson setting has the highest percentage of apartment
dwellings and the highest percentage of single parent families of the
four schools (see Table 5-1). This information may be related to the
belief of school and district personnel that the community is more
transient than most in Lyttefield and that many of the students come
from homes which rely on income assistance from governmental sources.

The principal and head teacher at Thompson have both been with
the school since it opened. In fact they were involved in the
planﬁing of the design and decor of the building and in the
introduction of open area teaching, a concept which the prinecipal
admits may not have been new to the world of education at that time
but which was to the district.

The Thompson staff has a reputation of being one of the most
militant in the district, and many are active members of the teachers
association. On the other hand, it also has a reputation of being
highly professional. Several‘of the respondents mentioned that they
chose to transfer to Thompson because of the challenge of working in a
community school, especially when the home backgrounds of some of the

students constitute what is generally thought of as a difficult
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teaching situation, and because of the professionalism of the staff.

Fraser Flementary

In contrast to Thompson, Fraser is an old school located in an
established, stéble, working-class community. The percentage of
single parent families and the percentage of families living in
apartments are lower in this setting than in the Thompson setting (see
Table 5-1). Many of the students in the school today have followed
their older brothers and sisters there, and in some cases even their
parents;

Fraser enjoys considerable community support, and apparently has
for a number of years. It has a reputation of being academically
oriented and traditional; the latter description may be attributed, in
part ét least, to the fact that the previous principal and most of the
staff had been there fifteen years or more. The new principal, who
was assigned on the retirement of the former prinecipal, is in his
second year at Fraser. He 1is concerned that "traditional"™ is in danger
of becoming "rigid" or "inflexible"™. His solution has been to bring
in several new teachers, who now constitute about one-third of the
staff. This was accomplished through retirements and voluntary

transfers, and has not resulted in hard feelings or resentment.

Columbia Elementary

Columbia Elementary enjoys what is often thought to be the ideal
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educational setting. Its students come from upper~middle class,
professional backgrounds. As Table 5-1 shows, nearly 80% of the
families own their own home, and apartment dwellings are very rare.
Of the four schools, the percentage of single parent families is
lowest in the’ Columbia setting, only half of that in the Thompson
setting.

In spite of its propitious setting, community relations at
Columbia are considered to be only fair by district personnel,
although there have been no confrontations or disputes between the
school and thé community to support such a view. It seems to be more
a matter of the absence of good community relations rather than the
presence of any definable broblems. This neutral atmosphere seems to
pervade all aspects of life at Columbia, as will be illustrated later.
The pfincipal and most of the staff have been there five years or

more.

Lyttefield Secondary

Lyttefield Secondary is over twenty-five years old, and has
experienced turmoil during much of that time. Any newcomer quickly
learns that there have been twormajor fires at the school, destroying
more than half the building on each occasion. Student unrest,
discipline problems, vandalism -- the staff has had to cope with all
these problems. The situation was at its worst during the late 1960s

and early 1970s, and has improved considerably over the last two
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years. Nevertheless, as can be imagined, such’activities have taken
their toll on community relations. For example, during the course of
the study two secondary schools were closed. Many parents objected
not so much tq the closing of these schools as to the transferring of
their childreé to Lyttefield Segondary.

The previous principal had held that position for about fifteen
years, and many of the staff have been there a similar length of time.
He retired the year before the start of the study, and both the
present principal‘and vice-principal are in their second year at
Lyttefield. ﬂany of the respondents referred to the consi&erable
improvements the new administration had wrought, especially in the
areas of controlling vandalism and keeping the school litter-free and
clean.

Fraser Elementary is one of Lyttefield's feeder schools, and is
located about 20 blocks away. It is not surprising, then, that they

are demographically similar (see Table 5-1).

School Community Relations Progr
The descriptions provided by the respondents suggest that school
community relations programs have four components: (a) the creation
of an open, welcoming atmosphere; (b) written communications from the
school to the home; (c¢) school-initiated community contacts; and
(d) teacher-initiated community contacts. Each of these components

is discussed in detail.
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QOpen, Helgoging Atmosphere

AlmoSt invariably the first comment the respondents would make in
describing their school's contacts with the community was to the
effect tha% "We have an open door policy. Parents know they are
welcome heré." When pressed to explain how parents know that there is
an open door policy and that they are welcome, the respondents
suggested a number of indicators, most of which were interpersonal in
nature., These comprise the "non-physical"™ category in Table 5-2.
Most of the physical indicators have been derived from the field
notes, excépt the first and last, which were emphasized by the
respondents, especially those Qoncerned about community relations.

Table 5-2 also rates each school's performance on the indicators.
The ratings are based on numerous observations made over a period of
threermonths, and are intended to reflect usual conditions in the
school rather than isolated circumstances. Nevertheless, the ratings
are highly subjective, particularly in the case of the nonphysical
indicators, and the school with the lowest ratings, Columbia, is the
one in which access was most difficult and most constrained. These
limitations must temper any interpretations or conclusions drawn from
Table 5-2. On the other hand, the existence of a distinctive school
atmosphere or climate and the ability of this atmosphere to convey a
message to visitors does reflect the intuitive knowledge of many

people familiar with schools.
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Table 5=2

Indicators of "Open, Welcoming Atmosphere"

Performance by School

Indicators .
! Thompson Fraser Columbia Lyttefield

physical
attractive setting & decor;
well-maintained
welcome sigh
directions/map
display of student work
notices of upcoming events
evidence of school history
open classroom doors

+ 4+ + 4+ 4+ +
1+ '
1+ '

+ 1+

+ +
[}
L+ o+

nonphysical
warm reception/greeting +
helpfulness of secretary +
introduction of visitors +
+
+

I« 0w
+

vitality of staffroom
warm, courteous interactions

+ + + + +

Note. + = indicator present or frequently observed
- o indicator absent or infrequently observed
? = insufficient observations to make assessment
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Physical indicators. The physical environment of the school

contributes to the creation of an open, welcoming atmosphere in two
ways. The first involves showing specific concern for visitors, by
providing, for example, a welcome sign, directions to various areas in
the school (especially the office), and a map of the building.
These measures express the school's welcome to visitors and helps them
find their way around. Only Thompson scores well on these indicators.
The physical environment also helps to create an open, welcoming
atmosphere, in a more indirect manner, by showing that the school
is, to quote 6ne of the respondents, "a good place to be"™., The more
attractive the school is, the more signs there are that it is a
lively, active place of which students and staff are proud, the more
likely it is that visitors will be comfortable there. All four
schoois are clean, 1itter-free,'and well-maintained, but Thompson and
Fraser appear to have made a gréater effort to enhance their overall
attractiveness, for example, through plants, colour, carpeting, and
lighting, than have Columbia and Lyttefield. Classroom doors are left
open more frequently at Thompson and Fraser than at Columbia and
Lyttefield. Display of student works, mementos of past achievement,
and notices of upcoming events are indices of staff and student
involvement in the school that are common at Thompson and least common

at Columbia.

Nonphysical indicators. The first three nonphysical indicators
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involve visitors directly, and are concerned with the manner in which
they are treated. No ratings ere given for Columbia on these
indicators because only two visitors were observed, one of whom was a
former teather. At the other schools, visitors are received warmly,
and the secretaries are courteous and helpful. Thompson is
exceptional in both respects. For example, first-time visitors are
treated to a guided tour of the building, to the accompaniment of
information about the history of the school, current programs and
practices, and special features of each teacher's class. Also, the
secretary is ’very familiar with the operation of the school and can
handle many of the telephone calls when the principal is not
available. Perhaps the introduction of visitors to other staff
members is the most significant indicators of how they are regarded,
for if suggests the school personnel are interested in them.
Conversely, when visitors are not introduced to the o‘thers, the
message is that they are expected to complete their business and
‘leave. Thompson and Fraser perform very well on this indicator.

The remaining two nonphysical indicators involve staff-to-staff
and staff-to-student interactions, and contribute indirectly to the
creation of an open, welcoming etmosphere. Vitality in the staffroom
refers to the camaraderie among the staff, their cohesiveness, and the
tone of their interactions. At Thompson and Fraser teachers are
greeted as they enter the staffroom, bantering and teasing form a part

of the exchanges, and teachers mix well, chat together on the way to
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class, and stop by each other's rooms. The negative ratings for
Columbia and Lyttefield do not represent acrimony or lack of harmony;
rather, the staff relations at these two schools can be described as
generally neut?yal. Groups of teachers are friendly, but this does not
characterize relations among the staff as a whole. The same pattern
holds for the final indicator: at Thompson and Fraser staff-student
interactions are warm and friendly, people greet one another with
smiles, laughter is heard frequently; at Columbia the most common
reason for the staff to talk to students in the haliway is to
reprimand thefn; at Lyttefield, perhaps because of the larger numbers,
people frequently pass in the halls without any kind of greeting, and
it is not uncommon to hear a student talking rudely to a teacher or to

see a group of students watching a teacher with an armful of books

struggling to open a door without offering to help.

Summary, Thompson's performance is high on all the indicators,
and it can be said to have succeeded in creating an open and welcoming
atmosphere. In spite of the concern of a number of teachers at
Fraser, or perhaps because of their efforts, Fraser's performance is
also good, particularly on the important nonphysical indicators. The
other two schools have not been as successful: Columbia has a very
businesslike atmosphere, with everything under control but lacking in
warmth and vitality; and Lyttefield performs well on the physical

indicators, which attests to the efforts of the new administration to
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deal with a serious and longstanding vandalism problem, but not as
vell on the nonphysical.

Given the limitations of this éet of data, one must be wary of
the conclusions. On the other hand, the pattern of performance on
this component is repeated on the other three components of the

community relations program.

School Written Communications

Schools communicate with more people and communicate with them
more frequéntly in writing than in person, making written
communications an important‘component of the community relations
program. There are threé main types of written communications --
school bulletins, classroom bulletins, and newsletters -- although
others are possible. Each typé can be described along a number of
dimensions: intent or purposé, which may be utilitérian, the
conveying of specific information as efficiently as possible, or
informational, the conveying of general and descriptive information;
frequency, which is the number issued per year; tone, which may be
either personal or impersonal, and is related to the degree of
formality; context, which refers to the amount of background
information provided and may be either full or limited; and parental

-involvement, which may be high or low, depending on the extent to
which parents are made to feel part of happenings at the school.
Table 5-3 presents information about each school's written

communications.
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Table 5-3

134,

Types & Characteristics

Performance by School

Thompson Fraser Columbia Lyttefield

school bulletins

purpose util. util. util. util.
number per year 10-15 35-40 10-15 5-10
tone personal personal personal personal
context
listing of events - limited limited limited
specific topic full full full full
parental involvement
listing of events - low low low
specific topice varies varies varies varies
classroom bulletins
purpose util. util. util. -
number per year 100+ 100+ 100+ ?
tone personal personal impersonal -
context full full limited -
parental involvement high high low -
newsletters
purpose info. - - info.
number of types 2 - - 1
number per year 25 - - 5
tone personal - - personal
context full - - - full
parental involvement high - - high
other
purpose info. - - -
number of topies Ll - - -
tone personal - - -
context full - - -
parental involvement high - - -
Note. info. informational

util. utilitarian
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School bulletins, ;School’bulletins are generally sent to the
parents of all students and they are generally utilitarian in nature.
Most bulletins deal with several different topics; they are, in a
sense, a listing of events. An example of a multitopic bulletin is
provided in Appendix D-1. Others, however, are concerned with only one
issue, as in the example provided in Appendix D-2.

These examples also illustrate other features of school
bulletins. For example, the tone is generally personal and informal,
although this is often less true of Columbia than the other three. 1In
multitopic bulletins the amount of background information provided is
limited, but considerably more background information is provided in
single topic bulletins. The extent of parent involvement also varies
with the type of school bulleting: in multitopic bulletins the
parenté are merely expected to receive the information and follow the
instructions as appropriate; this may also be true of single topic
bulletins, for example, order forms for Hot Dog Day, but often they
seek to include parents in the activities of the school, to make them
feel part of what is going on.

Because Thompson sends newsletters home to the parents every
second week, it issues few schooi bulletins and these are generally
'reminders of events described in the newsletters. Fraser does not
have newsletters, and the number of school bulletins is very high.
Nearly half are essentially calendars of events, another quarter

concern the parent advisory committee and opportunities for parents
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and teachers to meet, and the remaining focus on special events such
as Sports Day, the Christmas Conqert, and the like. Columbia and
Lyttefield distribute relatively few school bulletins, and most are

calendars of events.

Classroom bulletins. In addition to school bulletins, there are
those bulletins sent home by individual classroom teachers. In each
of the three elementary schools the combined total of classroom
bulletins easily exceeds one hundred over the year. This is in clear
contrast to fhe situation at the secondary school, where none of the
respondents communicates to the‘parents by means of bulletins, nor is
there any record of the other teachers doing so.

The function of classroom bulletins is generally utilitarian,
with>the vast majority asking parents to sign permission slips,
provide food or money or some specified article, and volunteer to be a
driver on a field trip. In spite of the similarity in purpose,
classroom bulletins differ in tone, in the amount of background
information provided, and in the extent to which parents are included
or made to feel a part of the activity. Typically, the classroom
bulletins written by teachers at Columbia are characterized by an
impersonal and distant tone, by the provisién of only essentia;
information, and by assigning parents a subordinate or peripheral role
(see Appendix D-3). In contrast, letters sent by Thompson and Fraser

teachers have a warmer and more personal tone, give parents some
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information about the purpose of the field trip and how it fits‘into
the program, and invite fhem to participate (see Appendix D-4).
Classroom bulletins are also used to keep parents informed about
what their child is learning and in some cases to suggest activities
they might do at home to supplement or reinforce classroom
experiences. Nearly all the bulletins of this type at Columbia are
prepared by the kindergarten teacher; teachers of all grades at
Thompson and Fraser write such bulletins, some on a regular basis.
More will be said about this in the section on teacher-initiated

community contacts.

Newsletters. Newsletters differ from school bulletins in several
respects. The presentation of this material is a concern, and
newslétters frequently adopt a newspaper or booklet format and are
decorated with examples of student art works. Newsletters share with
school bulletins the function of warning parents of upcoming events.
Unlike school bulletins, however, newsletters also report on school
activities, describe school programs, and discuss topics of concern to
parents, all at some length and in some detail. This last function is
particularly important. For ekample, in his first newsletter of the
year the principal at Thompson told the parents something about thg
philosophy of the school and the emphasis of its program, as the
excerpt contained in Appendix D-5 illustrates. The Lyttefield

prineipal introduced the new report card in an early newsletter,
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describing in detail the purpose of each category, the meaning of each
symbol, and the way in which ratings are determined. He ended by
inviting parents to discuss either the new reporting procedures or
their child's progress with school personnel (see Appendix D-6).
These two examples illustrate the warm and personal tone of
newsletters, the full context provided for each topic, and the
recognition given to the parents!' role in their child's education and
the value of their contributions.

Only Thompson and Lyttefield distribute newsletters. In fact,
Thompson has éwo types, the biweekly newsletter which is sent to all
parents and the bimonthly newsletter which is sent to all households
in the community. Newsletfers require considerable time and effort on
the part of the principal, but certainly appear to be appreciated by

all the parents I met.

Other types of written communications, Thompson has prepared

other publications specifically for parents and other community
members, including a statement of philosophy and objectives, a list of
rules and regulations, a fourteen-~page volunteer manual, and an
annotated photograph album, with accompanying cassette tape, the
purpose of which is to introduce people to the school. They are all

reviewed and revised periodically.

Summary. The four schools differ considerably in the variety,
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frequency, and purpose of their written communications to the publiec.
Thompson has the most types, issues the greatest number, is concerned
with reaching the broader community as well as parents, balances the
utilitarian and informative functions, and favours a personal tone,
full context, and high parental involvement. Fraser and Lyttefield
have fewer types of written communications and a lower frequency, but
resemble Thompson in other respects, due mainly to the efforts of the
new group of teachers at the former and the new administrators at the
latter. Columbia's written communications are characterized by low
variety, imbersonal tone, l1imited context, and low parental

involvement.

School-Tnitiated Cogggnitz Contacts

fhe respondents identified five different types of
school-initiated community contacts -- performances, fund-raising
events, social events, informational events, and advisory events --
which they distinguished on the basis of purpose or intent (see
Table 5-4). The volunteer program also brings the school and the
community together, but few respondents included it as a community
relations activity, althoughrit is the only school-level activity
other than the parent advisory council mentioned specifically in the

distriet community relations policy.

Parent advisory councils. Because the Board thought it necessary
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Table 5-4
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Characteristics

Performance by School

Thompson Fraser Columbia Lyttefield
number per year of
performance events il 3 3 2
fund-raising events 2 1 0 1
social events 8 y 1 0
informational events
individual 1 1 1 0
general 1 1 1 2
advisory meetings 24 y 6 2
volunteer proéram + + - -
parental involvement high increasing low low
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to establish a separate policy dealing with parent advisory committees
and because the respondents were divided as to their utility, this
type of school~-initiated community contact will be discussed first and
by itself.

Thompson has a well-established and active community council. It
meets once a month, as do each of the six committees. The principal
chairs the Education Committee; community members chair the others.
At one time the principal, head teacher, and, after Thompson was
designated as a community school four years ago, the community
coordinator piayed active leadership roles on the executive and on the
committees, but they are all committeed to the notion that leadership
should come from the commﬁnity and they have worked closely with the
community advisory council to help the members develop confidence in
their.own ability and learn to take the initiative.

The school administrators view the transformation of the council
from its beginnings as a simple, informal discussion group who met
frequently but irregularly with the principal to the active,
independent group that it is becoming with satisfaction and
excitement., They are quick to point out, however, that it has just
been within the last two yearé that the council has taken the
initiative, made decisions, and implemented plans on its own, and
there is room to grow in that area.

Examples of activities undertaken by the council in response to

the regularly conducted community needs assessments include the
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establishment of a before-and-after-school day care and the running of
a summer program for the children, and it is responsible for the for
the development and implementation of a program for gifted c¢hildren.
In addition, the council organizes all the school's social events and
major fund-raising events, and are actively involved in major school
productions. Of some concern to the school administrators, however,
is the relative inactivity of the council in educational matters and
the relatively little use made of the community in the school's
programs. These are problems they intend to address next.

The teachers at Thompson support the community advisory council.
A staff representative attends ‘all meetings and reports to the others,
although there are generaily several teachers at council meetings and
not the same ones ’eaeh time. There is also a high staff turnout for
all cc;uncil social events, even though this is not required. Only one
problem has arisen, over the use of funds. 1In the past teachers could
always rely on council funds for special school activities, but now
that the council has its own plans the staff can no longer count on
this source of money. The school administrators explain that the
staff had to readjust to this new school-council relationship, and
they expect that such readjustments by both groups are inevitable and
necessary if real development is occurring.

The other three schools are just beginning to establish parent
advisory councils. At Lyttefield the parent group has only met twice,

each time during the day, and has adopted the format of an informal
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discussion group. To date the attendance has been very small, fewer
than ten, but it did suggest that an informational meeting on student
drug and alcohol use be held one evening, and on this occasion several
hundred people attended. Few of the respondents at Lyttefield had any
idea of what the group was doing or what it was intended to do, and
most expressed doubt about its potential utility. They referred to
the parent advisory committee as "the principal's group", implying
that he is the person primarily responsible for this kind of
interaction with the community.

Fraser Held its first parent advisory council meeting in the
spring, and it was due entirely to the efforts of the group of
recently transferred teachers. They waited until they had established
themselves at Fraser, met many of the parents, developed a working
relationship with the rest of the staff, and laid the groundwork
before attempting to form the council. The letter inviting‘parents to
participate in the advisory council was presented in the previous
section., The teachers involved with the council are determined to
include as many parents as possible, and after the first meeting sent
the following message to all parents:

The first meeting of the Fraser School Community
Association was held at 82.03.03. The following is a
list of topies and/or concerns to be explored by the
association.in the future. In an attempt to get more
input by parents or guardians who are not able to
attend our meetings, we are asking you to member the

following one to five according to what you consider to
be the most important topies ...
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This was followed by the list of topics generated by the parents at
the first meeting, plus two questipns, one concerning the school's
strengths and the other, its weaknesses.

The results were tabulated, and the priority ratings were used to
develop a tentative agenda f‘or'b future meetings. To date the council
has established a regular schedule of meetings (once a month, in the
evenings) and elected an executive which prepares the agenda and the
minutes and whose president chairs the meetings, which are attended by
20 to 30 parents. The major concern of the parents in the early
meetings has }Seen to obtain information about the schools! programs
and practices. The teachers involved with the council feel that this
is an important first step; but that it will take time for the council
to feel comfortable and confident working with teachers in this
untr'aditional way and to take a more active role, one involving input.
They also feel it will take time for the staff to adjust to this new
school-community relationship.

The other staff members feel apprehensive and uncertain about the
role of the parent advisory committee. They all express concerns
about the possible interference of parents in classroom matters. On
the other hand, they admit that the close relationship the recently
transferred teachers have developed with parents has not led t\o
interference, and so are willing to reserve judgment for the time
being. The principal has supported the efforts of the group of

teachers working to establish an active parent advisory council, but
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he is also concerned about not alienating the rest of the staff.

The Columbia parent group has an elected executive, and meets
during the mornings about every five or six weeks. Between 20 and 30
parents attend regularly. At its initial meeting the committee listed

eight goals which it hoped to pursue during the year:

1. Information
2. Input from parents
3. Planning projects involving parents and the school
4, Evaluation of programs
5. Problem solving
6. Communication between teachers and parents
T. Planning endeavours which help
- parents feel m"comfortable®" participating in the
school
- teachers feel "comfortable™ with parents
~ children become aware of common concerns
8. Volunteer program

At the last meeting of the year the President reported on the

accomplishments of the committee:.

1. Organized a potluck dinner

2. Established a Block Parents program

3. Explored the community school concept

4, Set up an emergency telephone network

5. Sought a more detailed school bulletin

6. Held an evening meeting for working parents

T. Became involved in Sports Day

8. Received information from the principal on school
activities such as the student council

9. Received information from the principal on school
cut-backs

10. Received information from the principal on the report
card system

A comparison of the goals and the accomplishments, reveals that only
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the first has been dealt with to any extent, and this only at the
continual request of parents. In fact, they asked for other
information, mainly concerning instructional programs and practices,
which has not been forthcoming.

The committee organized the potluck dinner, which was very
successful, and this may have addressed goal 7 to some extent, as may
have parent participation on Sports Day. But in general goals related
to parent involvement in decision-making and planning and to joint
parent-teacher pursuits have been ignored to date. The explanation
for this is tﬁo—fold. First, the staff views the parent advisory
committee as essentially the responsibility of the principal. There
is no commitment to ensuring its success. Second, the staff is
concerned about the negative consequences of parent interference, and
interﬁrets requests for specific information about classroom programs
and practices in this light (as do some of the teachers at Fraser).
Certainly more active parent involvement would be viewed with alarm.

Other school-initiated contacts. Schools come into contact with
the community in a variety of ways and for a variety of purposes.
Table 5-4 lists the different types and their frequency at each
school.

Performances are a means of demonstrating the school's
achievements to the public, and thereby maintaining or increasing
public support. At the elementary schools these frequently take the

form of band and choir concerts, and a Christmas concert involving all
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the class. Both Thompson and Columbia stage plays as well. While
performances at the secondary level are similar in many respects, they
also more frequently include an open house, science fair, or other
subject area demonstration.

Many elementary schools hold Hot Dog Days regularly as a means of
raising funds, but Thompson also holds a community fair every fall,
half the proceeds of which go to the community council and the other
half of which go to the school. Lyttefield has become well-known over
the last few years for its carnival/casino night extravaganza, which
seems to have) done as much for school morale as for its coffers.

Social events provide opportunities for teachers and parents to
meet informally and to get to know one another better. They are
intended to facilitate future home-school communication and to help
parent';s feel more comfortable in the school. Fraser used a social
event to introduce the idea of a parent advisory council to the
parents. Social events typically take the form of an international
night potluck dinner at the elementary level. Thompson has a more
varied program, including dances, games night, and community day (with
a parade). It also invites the community to help decorate the tree
and sing carols at Christmas time. Lyttefield does not hold any
social events, and this seems ’to be true of most secondary schools.

Informational events provide opportunities for parents and
teachers to discuss educational matters. These may deal with

individual concerns, as is the case with parent-teacher interviews,
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those occasions provided by the three elementary schools for the
discussion of each child's progress and behaviour. They also may deal
with more general concerns; for example: Thompson and Fraser held
meet-the-teacher nights, during which teachers described their
classroom programs and practices; Columbia introduced the new music
program at the evening meeting of the parent advisory council; and
Lyttefield organized a seminar for parents on teenage drug and alcohol
use.

Only Thompson and Fraser have active volunteer programs,
involving neérly seventy people in the first case and over thirty in
the second. It must be remembered, however, that Thompson is a
compunity school and so has a broader array of tasks that must be done

by volunteers.

Summary. Again there are eohsiderable differences among the four
schools. The prinecipal and staff at Thompson not only believe that
parents and other community members should be involved in the school,
but they also believe it is the school's responsibility to encourage
community involvement and to provide frequent and varied opportunities
for it. The degree of parent involvement is also higher at Thompson
than in the other three schools. For example, many activities,
inecluding the play, the fair, and most social events, are joint
community-school enterprises. Fraser seems to be moving in the same

direction, largely due to the efforts of the group of recently
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transferred teachers. During the last year there has been an increase
in the frequency and variety of school-initiated community contacts
and in the degree of parental involvement. Although the frequency of
school-initiated community contacts at Columbia is about the same as
at Fraser, there is less concern at Columbia to increase the frequency
and variety of contacts and less commitment to the notion of
involvement. The new administrators at Lyttefield are concerned about
parental involvement, but seem to be relying on written communications
rather than on creating opportunities for parents to come into the

school.

Teacher-Initiated Coggunifz Contacts

In addition to the school-community activities sponsored by the
schooi, there are those carried out by individual teachers and largely
limited to the parents of the students in their class. Teachers
generally initiate contact with parents in order to give them

information or to ask for their help (see Table 5-5).

Informational. Information-giving is most‘often on an individual
basis, to discuss with parénts some difficulty their child is
experiencing. This discussion typically takes place over the
vtelephone, although it may be followed by a meeting at the school.
All the respondents reported engaging in this type of contact with

parents.
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Table 5-5

Teacher-Initiated Community Contacts

Performance by School

Characteristics . .
Thompson Fraser Columbia Lyttefield
variety
informational
individual + + + +
general + varies - -
volunteers
drivers/supervisors + + + -
classroom aides + varies - -
guest teachers + varies - -
frequency ' _ high varies low low
parental involvement high varies low low
Note. + characteristic of most teachers in the school

not characteristic of most teachers in the school
characteristic of sizable minority of teachers in the
school

varies
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Information-giving may also be of a more general nature, to keep
parents informed of the teacher's programs and practices, and of
happenings in the classroom. This is characteristic of teachers at
Thompson and of the teachers who recently transferred to Fraser, but
not of those at Columbia and Lyttefield, and is accomplished in many
ways. For example, some teachers regularly invite parents into the
classroom to watch the students demonstrate their new learnings or to
examine displays of student work. The spirit is conveyed in a letter
sent to parents by a Fraser teacher who was transferred there mid-year
(see Appendix)D-7). A few teachers compile a booklet of student work
at the end of a unit (one to two pages per student), and send copies
to parents. Others prepaﬁe monthly bulletins, an example of which is

provided in Appendix D-8.

Volunteers. The use of parent volunteers is much more

characteristic of elementary than of secondary schools, and the
parents most commonly are asked to serve in the capacity of driver or
supervisor on field trips. The teachers at the three elementary
schools use volunteers in this way. Several teachers at Thompson and
Fraser try to involve all the parents (or more accurately, mothers),
as an additional way of getting to know them and of conveying
information about the classroom program to them.

Parents may also play a more active role, as classroom aides on

an on-going basis or as guest teacher. This occurs frequently at
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Thompson and Fraser, especially in the case of the recently
transferred teachers, but not at all at Columbia. The teachers who
involve parents in this way claim that not only does it help them, but
it also demonstrates to students that the teacher is not the sole
source of information, that they can learn from other people in the
community, and that parents and teachers do work together and are both

concerned about their education.

Summary. Teacher-initiated contacts are relatively infrequent at
Columbia and Lyttefield, and take the traditional form of discussion
of a student's problem. At Thompson teachers meet with parents often
and in a variety of ways; The situation at Fraser depends on the
teacher, with the newly transferred teachers behaving similarly to

those at Thompson and the others, like those at Columbia.

hapter Su
The four participating schools do have community relations

programs, each consisting of four components:

1. the creation of an open, welcoming atmosphere ~-- There are
both physical and nonphysical indicators of this atmosphere, and each
category is composed of two sets of elements, some of which is
concerned with visitors directly and conveys to them a message of how

they are regarded, and the other of which is concerned with visitors
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indirectly and conveys to them a message of how staff and students

feel about the school.

2. school written communications -- The three major types of
written communications include school bulletins, classroom bulletins,
and newsletters, each of whiéh can be characterized by purpose or
intent (utilitarian vs informational), frequency, tone (personal or

impersonal), and parental involvement (high or low).

3. school-initiated community contacts -~ The five types of
school-iﬁitiated community contacts differ according to their purpose:
performances offer an opportunity to demonstrate the schools’
achievements and take the form of concerts, plays, science fairs, and
open ﬁouses; major fund-raising'activities include fairs, carnivals,
and casino nights, and elementary schools also hold Hot Dog Days
regularly; potluck lunches, international night dinners, and community
’day celebrations provide opportunities for parents and staff to
interact on a social basis, and perhaps facilitate future
communications; parents can obtain information about their child's
progress during ﬁarent-teachef interviews and about the schobls'
programs and practices on meet-the-teacher night or at meetings called
specifically for that purpose; parent advisory councils are a forum
for parent input; and volunteer programs are a means of involving

parents directly in the school's activities.
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4, teacher~initiated community contacts =---Teacher-initiated
community contacts fall into two types, depending on their purpose:
the first is to give information, which is most often on an individual
basis, to discuss the problems of a particular child, but may also be
of a more general nature, to keep parents informed of the teacher's
programs and practices; the second is to ask for volunteers to serve
as drivers and supervisors on field trips, as classroom aides, and as

guest teachers.

The fou} participating schools carry on some activities in each
of components 2 to 4. It is in some sense possible to define a
"basie™ school communit& relations program which consists of: the
issuing of bulletins as necessary; the holding of a concert or open
house; an international night potluck dinner (at least in elementary
‘schools), and a meet-the-teacher hight; and the contacting of parents
when their child is experiencing academic or behavioural problems. In
spite of this common basis, the schools! community relations programs
vary considerably and consistently. Thompson has created an open,
welcoming atmosphere and has a very active community relations
program, both on a school-wide level and on a classroom level., Fraser
appears to be moving in that direction, mainly at the instigation of a
group of new staff members. Columbia and Lyttefield have taken a more
traditional approach to community relations, although the new

Lyttefield administration is addressing the issue and making
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improvements.

It is apparent that the four schools do differ in terms of the
diversity and comprehensiveness of their community relations programs.
There are also hints that they differ in other ways, including staff
relations and teacher attitudes. In the next two chapters I will
consider such school-based factors in an attempt to account for the
differences in community relations programs, and then in Chapter VIII
I will discuss the relationship between school community relations

programs and district policy?
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CHAPTER VI
STAFF NORMS:

SCHOOL-~BASED INFLUENCES ON POLICY IMPLEMENTATION

In the previous chapter I established that the four participating
schools differ considerably in their community relations activities,
but did not explain why this is the case. If the policy itself were
the sole, or even the major, influence on the schools' implementation
efforts, then we would expect their community relations programs to be
more similaf than they are. This suggests that their differences are
due primarily to sehool—based factors. In fact, I argue in this
chapter that the differences in the community relations activities of
the four schools can be accounted for, in large part at least, by the
exteﬂt to which the staffs share the norms of collegiality and
continuous improvement. I describe various indieators‘of the two
norms that emerged from the data, discuss the performance of the four
schools on each, and relate differences in the extent to which the
staffs share the norms of collegiality and continuous improvement to
differences in the schools' community relations activities. I also
discuss of the principal as én important school-based influence on
policy implementation, both through his or her role in establishing
and maintaining the staff norms of collegiality and continuous

Improvement and in more direct ways as well.
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Staff Norms

The interview and observation data were analysed for references
to the school's approach to planning and problem-solving, to
relationships among the staff and between the principal and the staff,
and the like. The purpose of the analysis was to identify school-
based factors that appear to be related to the implementation of the
community relations policy, that differentiate the four schools, and
that are corroborated. It yielded thirteen such factors, nine of
which concern the way the staff work together and so are grouped
together as indicators of collegiality, and four of which concern
efforts to assess and improve.practice and so are grouped together as
indicators of the norm of continuous improvement (see Table 6-1). The
terms collegiality and continuous improvement, which were borrowed
from Little (1982), refer to expectations and structures in the school
for (a) shared work, and (b) analysis, evaluation, and
experimentation.

This section describes each indicator, and evidence concerning it
from each school, separately. This is done for the purpose of
explanation, but it is an artificial fragmentation of the work climate
of the school. The holistic nature of the school's expectations and
structures for planning and problem-solving is underscored by the fact
that’the respondents did not distinguish between the way the staff
approached the community relations policy and the way it approached
other issues. They draw their examples from many aspects of school

life.,
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Table 6~1

Indicators of the Staff Norms of v
Collegiality and Continuous Improvement

Norm

Indicator

Collegiality

Continuous
Improvement

Frequent and specific discussion of school
issues

Group planning

School focus

Willingness to share leadership tasks

Willingness to learn from colleagues

Mutual respect of staff members

Sense of shared responsibility

Sense of accountability to parents

Pride in school's accomplishment

Critical stance; non-complacent
Consideration of alternatives/consensus
~building

Willingness to try new ideas

Long-range planning
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The Norm of Collegiality
Frequency and specificity of discussions. The first indicator of

collegiality is frequent and specific discussion of school issues.
This is characteristic of Thompson Elementary; is becoming
characteristic of Fraser Elementary and Lyttefield Secondary; and is
not characteristic of Columbia Elementary.

There were many indications at Thompson that staff discussion of
school issues is common. = For one thing, the respondents were able to
describe the classroom practices of their colleagues. This is
certainly dﬁe in part to the prevalence of team teachingiand other
Joint class activities, and also to the frequent exchanges about
students and about teaching strategies that occur in the staffroom.
Several respondents mentioned that it is not unusual to telephone a
colleégue or to receive a call from a colleague during the evening to
discuss an idea for classroom praétice. Nor is discussion 1imited to
individual concerns. The agenda of staff meetings includes such
varied topics as school philosophy and implications for
student-teacher relationships, whether or not to establish a program
for the gifted, utilization of community resources in school programs,
and special school-wide projecté (e.g., safety week; computer week) in
addition to the items typically discussed at staff meetings (e.g., how
to organize parent-teacher night; wﬁether or not to have a Christmas
concert). Professional Day activities generally focus on issues of a

school-wide concern. For example, the most recent activity consisted
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of groups of teachers visiting community schools in other districts
and then reporting their findings to the whole staff.

Fraser respondents were certainly able to describe the position
of the colleagues on a variety of school issues. This did not reflect
their existence of established expectations and structures for
discussion, but rather the efforts of the principal and a small group
of teachers to routinize such behaviours. The respondents who had
been at Fraser with the previous administration commented on the
different approach to decision-making of the new principal, but were
unwilling to’ state their preference. The respondents new to the
school all believed that muqh more staff discussion was needed, on
such issues as tt{e purposé and organization of Sports Day, teaching
practices, and parent involvement. They supported the principal's
decision to use Professional Days to examine issues of school-wide
concern instead of to write up f-epor't cards, and wanted to see staff
meetings move in that direction as well. The parent advisory
committee was of particular concern to these respondents, and they
frequently introduced this topic into staffroom conversations,
especially just before and just after a scheduled committee meeting.

The observation data of Columbia Elementary are admittedly
limited. Nevertheless they failed to produce even one instance of
staff discussion of school issues. Ndr do the interview data suggest
that such discussions are a frequent occurrence. For example, all but

one of the respondents said at some point during the interview "I've
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never thought about that before™ or "We [i.e., the staff] haven't
discussed that." The only items on the agendas of staff meetings that
were nonroutine were those that originated by the request of the
parent advisory committee, namely, the community school issue and the
provision of information about classroom programs to parents. On
Professional Days teachers attended workshops of their choice or
worked on classroom matters (e.g., report cards). Even the school's
major production was organized by one teacher working alone.

Many of the Lyttefield respondents also said that either they had
not thought ébout the question before or else that the staff had not
discussed it. This is a situation the new principal and
vice-principal are trying to change. They have established a number
of committees, some ongoing and some ad hoc, to examine a particular
issue.and suggest solutions for consideration by the staff. Three of
the respondents favoured this approach, but most of the others spoke
slightingly of committee work and said the time was better spent on
teaching or preparation. The new administration is also designating
some Professional Days for discussion of school-wide concerns. This
is in marked contrast to the practice of the previous principal, as
the following anecdote illustrates. One of the respondents was a
young teacher whose first position was at Lyttefield. She said that
until the change in administration she had no idea of the intended
purpose of Professional Days, and she soon learned not to ask other

teachers what one was supposed to do on those days: "They just looked
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at me oddly and disappeared into their classrooms. ‘I could tell that

‘that was a question I wasn't supposed to ask."

Group planning and school focus, The two indicators of group

ﬁlanning and school focus are closely related, and so are discussed
together. The discussion of the first indicator touched on these two
characteristies. It is not surprising, then, that the pattern of
differences between the four schools remains the same.

Group planning can refer to individuals on a staff working
together or éo the entire staff working together. Both types of group
planning are evident at Thompspn. The amount of team teaching and
joint class activities tﬁat is characteristic of the Thompson program
demands collaboration. Many of the special and extracurricular
activiﬁies involve not just gfoups of teachers but parents and other
community members as well. But tﬁé most striking examples of group
planning are those that involve the entire staff and that focus on the
school. The special project weeks are a good example. The theme is
carried out through both classroom and school activities, and so
demands the active participation of all teachers. Another example is
the staff development of a school philosophy and a number of school
policies (e.g., concerning student behaviour and the role of
volunteers) that all staff members ére expected to support. A third
example of a somewhat different nature is the morning school opening

exercises, where students and staff assemble to sing, hear
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announcements, and, according to the prinecipal, "be reminded that they
are part 6f the school family.™

In the past, group planning and a school focus at Fraser has
centered on such matters as Sports Day and the Christmas concert. It
has not involved curricular, instructional, or student management
issues to any extent. The situation may change, however, and
certainly the principal and the recently transferred teachers are
working toward that end.

The situation at Columbia is similar to that at Fraser, except
there is no iﬁpetus to change. Curricular, instructional, and student
management issues are the domaip of the individual teacher.

Group planning and a school focus have also been rare at
Lyttefield, although the new administrators are trying to change this
pattern. They would like to see the staff deal with problems ~- the
problems identified to date concern student behavibur (e.g.,
absenteeism) rather than programs and instruction -~ and are relying

on the use of committees to bring about this change.

Shared leadership and staff relations. The next three indicators

concern various aspects of stéff relations: willingness to share
leadership tasks; willingness to learn from one's colleagues; and
respect for the professional compeﬁence of one's colleagues. All
three are closely related.

At Thompson all staff members assume a leadership role at some
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time. For example, the teachers take turns leading the daily opening
exercises; on Professional Days, groups of teachers examine different
aspects of the selected issue and report to the rest of the staff;
different people undertake the organization of school activities.
This sharing of leadership tasks is not the usurpation of the
principal's leadership; it does mean that the staff is actively
participating in school decision-making and problem-solving. In order
for staff members to carry out such leadership tasks successfully,
their colleagues must respect their professional competence and be
willing to iearn from them. The Thompson respondents frequently
mentioned the contributions of other staff members to the school and
their accomplishments in the classroomn.

The teachers who have transferred recently to Fraser have assumed
nearl& total responsibility for organizing the parent advisory
committee. They introduced the idea to the staff at meetings and in
conversation and to the parents at a pot luck luncheon held for that
purpose. They planned and conducted a parent opinion survey, and
reported the findings to the staff and to the parents. And finally,
they are helping the elected executive and other committee members
plan and run the meetings. Theée teachers are acting as leaders in
another way as well, by explaining to the other staff members what it
lis they mean by collegiality and why fhey think it is necessary, and
by modelling the collegial behaviours they are advocating. The

established Fraser teachers recognize the contributions of their new
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colleagues, acknowledge their successes both with the students and
with the parents, but are concerned about the potential negative
consequences of this collegial approach (e.g., possible interference
from parents; less time for teaching and lesson planning).

One teacher who undertook the organization of the school play and
another who demonstrated the new music program to the parent advisory
committee were the only examples of shared leadership at Columbia
contained in the data. Interestingly, none of thé respondents
mentioned these examples; the information was obtained from parent
bulletins. Tﬁis suggests that such activities are not highly valued
by the staff. In contrast tq the respondents at the other three
schools, the Columbia reépondents did not refer to the classroom
practices or special contributions of their colleagues.

fhe recently established committee system provides Lyttefield
teachers with an opportunity for shared leadership. There are two
problems, however, that might limit its usefulness in this respect: a
number of staff members are not convinced of the need for committees;
and there is growing concern that the same few people will do the
majority of the work. While several respondents credited one teacher
in particular with the success of the Carnival, a few made disparaging
comments about some of their colleagues, the only respondents to do
so. While this may represent the viéws of only a small number of
teachers, nevertheless it does suggest a potential obstacle to the

development of collegial working relationships at Lyttefield.
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Shared responsibility and accountability. These two indicators

are very similar, the first reflecting a sense of responsibility
toward one's colleagues and the second, a sense of responsibility
toward parents or the public in general.

There is considerable evidence of both indicators at Thompson.
In fact, participation in group discussions of school issues and in
group planning are indicative o_f a sense of responsibility to one's
colleagues, a willingness to contribute and to do one's share. The
following anecdote reveals this sense of responsibility in another
way. One of i:he teachers had just been transferred from a secondary
school and had no experience‘ at the elementary level. Two other
intermediate teachers, whd were team teaching, were helping him in a
variety of ways. For example, one would take the two classes to free
the ofher to observe the transferred teacher or to demonstrate a
lesson for him. They offered him feedback on his teaching and helped
him plan his program. This was the most striking example of shared
responsibility in the findings.” The efforts to involve parents in
decision-making and in school activities, to explain school programs
and practices, and to keep them fully informed are all evidence of a
sense of accountability to parents.

The efforts of the recently transferred teachers at Fraser to
establish a parent advisory council aﬁd to increase both the frequency
and the variety of community relations activities attest to their

sense of responsibility to parents; their efforts to establish more
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collegial working relationships attest to their sense of
responsibility to their colleagues. All these respondents believed
that parents have a right to information about school programs and
practices and to be involved in decision-making. They also expressed
the sentiment that teachers are responsible for what happens in the
school, not just what happens in the classroom. The other respondents
had a narrower sense of responsibility, one limited essentially to the
classroomn.

Both the principal and the respondents at Columbia advocated a
position simiiar to that of the established teachers at Fraser. They
believed that responsibility 1_:0 parents is fulfilled by keeping them
informed of their child's brdgress, and to teachers, by controlling
one's class so as not to interfere with their teaching.

'fhis, too, was the view of most of the Lyttefield respondents.
Three of the respondents and the administrators, howev‘er, had a
broader vision of responsibility. Again the committee system was seen
as a means of achieving this goal. For example, teachers, students,
and parents sat on the committee studying the problem of absenteeism.
In this way parents had input in school policy and teachers shared in
the work of the school. One interesting finding peculiar to the
Lyttefield respondents was that they discussed with students the kingl
of issues respondents at the other schools discussed with parents.
For example, those of the Lyttefield respondents who believed in

public input felt that this should include students; and all
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respondents said they discussed behavioural and -academic problems
directly with the student, unless they were severe. They explained
this is done because the students are young adults who are assuming
responsibility for their own lives. This, in fact, may be a
significant difference between elementary and secondary schools, and

have implications for their réspective community relations programs.

School pride. The last indicator of the norm of collegiality is
the most inferential of the group, yet it does seem to be associated
with the wa& a staff works together. It is also related to the
creation of a warm, welcoming atmosphere described in Chapter V.

Both Thompson and Fraser respondents expressed pride in their
school's accomplishments. At Thompson this included the quality of
teaching, the diversity of programs, the success of the choirs, and
the growth of the community relations program; at Fraser, the academic
success of the students, certain extracurricular events that
have become traditional, and the extent of cominunity support. The
Columbia respondents gave no evidence of pride in the school. They
did not mention any special features of the school nor particular
contributions of any individuals. The observation data did not
provide any evidence either -- no trophies, no plaques, no pictures,
no announcements of upcoming events.- A1l the Lyttefield respondents
mentioned the difficulties the school had experienced in the past, but

commented that the new administration was succeeding in bringing
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about changes. Every respondent cited the clean and litter-free

condition of the school as a concrete example of the improvement.

The Norm of Continuous Improvement

non-complacent stance A critical, non~complacent
stance, which is an indicator of the norm of continuous improvement,
counterbalances the pride in the school!'s accomplishments which is an
indicator_of the norm of collegiality.

This stance is revealed in several ways at Thompson. The school
philosophy is’really a set of guiding principles. School policies and
school practices are examined for consistency within this philosophy.
For example, one aspect of the philosophy concerns respect for each
individual in the school community. Consistent with this is the
inclusion in the Volunteer Manual of a section on the rights of
volunteers, and the orientation of the discipline policy toward
helping students distinguish appropriate behaviour from inappropriate
rather than toward punishment. The philosophy itself is assessed and
revised periodically. One piece of information collected during
visits to other community schools was a copy of their philosophy.
These were posted in the staffroom prior to a staff meeting intended
to review the school philosophy in light of these others.

The recently transferred teachefs at Fraser are attempting to
lead the staff to an assessment of practice in order to examine both

their intent and the extent to which the intent is being achieved.
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For example, considerable discussion has centered on what is meant by
an open door policy and what practices are consistent with this
policy.

Again neither the interview nor the observation data provided
evidence that Columbia is characterized by a critical stance. Review
of school policy or practices was not included on any staff meeting
agendas. Even the parents! request for more information about
classroom programs was resisted.

The Lyttefield administrators have identified some pressing
school probiems -~ student absenteeism, poor morale among both
students and staff, poor public image -- that they are attempting to

solve with the participation of teachers, students, and parents.

Qonsidegation of.alternatives and willingness to try new ideas.
These two indicators are closély related, for considération of
alternatives is an empty exercise if it is not accompanied by a
willingness to try new ideas. The success of these efforts depends on
the achievement of consensus. Thus consensus building is included in
this section, although it can be thought of as an indicator of the
norm of collegiality. |

The development of the gifted program at Thompson provides
evidence about these indicators. The-parent advisory council raised
the issue of whether or not there was a need for such a program. The

staff decided there was a need, and two different approaches were
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suggested -- an individualized program that would be  incorporated into
the ongoing classroom program, or a group program that would involve
the removal of students from the classroom. Staff members had strong
feelings on this issue, and arguments were presented and considered
over a period of time, but when a decision was made it was supported
by all. The respondents stressed that while one of the selection
criteria for teachers is a school focus, this does not imply
uniformity of thought. On the contrary, the staff values independent
thought, for without it the school climate would stagnate.

There ié much evidence of consideration of alternatives at
Fraser, but while some are willing to try new ideas, others appear
reluctant to change their established patterns. The situation at
Lyttefield seems to be similar to this. Thus at both these schocls
there.are signs of lack of consensus, of different views that have not
been reconciled. This is probablj to be expected, since lohg-standing
and well-established practices are being challenged and since there
are no structures and processes in place for discussing and resolving
differences of opinion. There are no signs of lack of consensus at
Colgmbia, but this appears to be due to the absence of discussion

about potentially controversial issues.

ong-ran annin The.final indicator of the norm of
continuous'improvement is long-range planning.

The description of the development of the community advisory
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council at Thompson is evidence of the type of long-range planning
that occurs at this school. The principal, head teacher, and
community coordinator in particular had a vision of what ideally the
council could accomplish and have worked toward that end in stages,
without losing sight of it. Similarly, another goal is utilization of
the community in school programs. In the past this has involved the
use of volunteers and guest teachers. Now a social studies program
involving the community is being planned. The community coordinator
has worked with the primary teachers to develop and try out some
activities, ‘and next year will do the same with the intermediate
teachers. The staff expects to gradually expand the units until a
suitable program has been—designed.

The recently transferred teachers at Fraser have adopted the same
appr-oaich to the development of the parent advisory council. They
expect that as its confidence and experience increases, So will its
independence and initiative, and thus the council-staff relationship
will change correspondingly. Similarly, they see both the amount of
staff collaboration and the range of issues discussed gradually
increasing. This seems to be the hope of the Lyttefield
administrators as well, a hope that was shared by a few of the
respondents. Planning at Columbia focuses on the immediate, tne
upcoming Sports Day or concert. Continuity from year to year rather
than the gradual development of programs or implementation of change

seems to be what is valued.
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Summary

Table 6-2 presents an assessment of the extent to which the
staffs at the four schools share the norms of collegiality and
continuous improvement. The Thompson staff is very collegial and
concerned about the improvement of practice. The group of recently
transferred teachers at Fraser are committed to these norms, and may
be having an influence on the rest of the staff. The new
administrators at Lyttefield are trying to develop these norms, mainly
through the use of staff committees to work out solutions to school
problemns, buf staff support for these efforts is growing very slowly.
Few of the practices listed in Table 6-1 as indicators of the norms of
collegiality and continuous improvement are evident at Columbia, nor

is there sign of any movement to institute them.

Support from Other Research

The generalizability of findings is one problem that faces case
studies. The existence and importance of the norms of collegiality
and continuous improvement identified in this study find support in
other studies of various aspects of school 1life, including: school
staff development programs (Little, 1982); school effectiveness
(Mackenzie, 1983); staff, student, and parent satisfaction with the
school (Goodlad, 1983); school implementation of innovations
(McLaughlin & Marsh, 1979); and school implementation of federal

policy (Hargrove et al., 1981). Although the terms norm of
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Extent of Shared Norms by School

School
School Collegiality Continuous Improvement
Thompson high high
Fraser increasing increasing
Columbia low low
Lyttefield increasing increasing
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collegiality and norm of continuous improvement may not have been
used, in each of these studies the more and less successful schools
are distinguished in terms of practices similar to those described in
this study.

For example, from her study of school staff development programs
Little (1982) concluded that the most successful schools were those in
which the teachers "work together®": they discuss their teaching
practices frequently, on a variety of occasions, and in concrete and
precise terms; they continuously try to improve their practice, using
the tools of énalysis, planning, evaluation, and experimentation; and
they view these developmental activities as "relevant to, an integral
part of, the occupation and career of teaching" (Little, 1982, p. 3).

Based on his review of the literature, Mackenzie (1983, p. 8)
listed the elements of effective schooling that have been well
supported by research findings. All the elements that do not directly
involve the instructional process appear to be related to staff norms.
For example, the following are indicative of the norm of collegiality:
shared consensus on values and goals; total staff involvement with
school improvement; positive accountability -- aCceptance of
responsibility for learning outcomes; stability and continuity of key
staff; positive climate and overall atmosphere; teacher~-directed
classroom management and decision—makihg; and school-wide emphasis on
basic and higher order skills. Other elements are indicative of the

norm of continuous improvement: goal-focused activities toward clear,
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attainable and relevant objectives; long-range planning and
coordination; autonomy and flexibility to implement adaptive
practices; in-service staff training for effective teaching; and high
and positive achievement expectations with a constant press for
excellence.

The "satisfying" schools in Goodlad's (1983) study were
characterized by collegiality and self-renewal. The former involved
good staff relations, mutual respect for the professional competence
of colleagues, staff participation in decision-making, and a focus on
instructional’as opposed to routine and management issues; the latter,
the continuous evaluation of programs, examination of alternate
procedures, and a willingﬂess to try new ideas. The teachers in these
schools perceived them "to be solving their problems, to provide
approbriate conditions for them to do their job, and to have staffs
capable of doing what needéd to be done" (Goodlad, 1983, p.‘55).

According to McLaughlin and Marsh (1979), successful
implementation of innovations occurred in schools in which there are
good working relationships among the teachers, in which the teachers
are involved in decision-making in both the planning and the
implementing stages, and in which forums are provided for sharing
problems, formulating solutions, and discussing implications for
practice. In addition, efforts to implement the innovation were "an
integral part of an ongoing problem-solving and improvement process

within the school" (McLaughlin & Marsh, 1979, p. 90). It can be
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inferred that the staffs of these schools share the norms of
collegiality and continuous improvement. Similarly, Hargrove et al.
(1981) found that the schools that had been most successful in
implementing a federal policy concerning handicapped children where
characterized by "a considerable collaboration among teachers™" and "a

high degree of common commitment to a mission" (p. 115).

The Principal

As the above examples have shown, the principal exerts
considerable’influence on the extent to which the staff shares the
norms of collegiality and continuous improvement. The principals at
Thompson, Fraser, and Lyttefield clearly expected the teachers to work
together on some problems of school-wide concern. They created
opportunities for this to happen by establishing committees, setting
aside time at staff meetinés, and designating Professional Days for
this purpose. They gave legitimacy to such staff efforts by working
with the groups themselves and by acting on their recommendations.

The importance of the commitment of the principal to the
activities of a staff committee is illustrated by an occurrence at
Fraser. The principal believes that the most important aspect of the
community relations is the individual parent-teacher relationship, aqd
that the purpose of the other commﬁnity relations activities is to
promote it. This is quite different from the vision of the group of

teachers working to establish the parent advisory council. At a



178.

chance encounter with several of these teachers a year after the study
was completed, they said the council was not progressing as they had
hoped and they felt this to be due to the lack of active support from
the principal.

The degree to which the principals promoted the norms of
collegiality and continuous improvement appeared to be related to
their sense of purpose for the school. The Thompson principal sees
the school as a family or community in which the members work hard,
seek excellence, and find satisfaction in such endeavours. In order
for this to’happen the staff must work together and focus on
improvement. The Thompson respondents spoke about the time the
principal spends in classi'ooms, the encouragement and help he gives
them when they are trying something new, and his reaction if the idea
did nét work. Apparently he never talks about failure ~- he helps the
teacher look for ways tc; make the idea work, and if they cannot find
any, then they conclude they have learned something about when an idea
will or will not work. The principals of Fraser and Lyttefield
believe that a cohesive staff with pride in the school is important to
success, and the respondents were all aware their efforts to develop
this cohesiveness and pride. The Columbia prineipal, on the other
hand, believes that the first duty of the school is to keep the
children safe, and "if they also pick.up some learning on the way, so
much the better." This probably accounts for his emphasis on

scheduling and on order, on knowing where everyone is at all times.
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He also believes that instructional and curricular decisions should be
made by the teacher, and his job is to arrange things "so that they

can get on with their job of teaching.™

Support from Other Resear

Again the findings of this study are supported by the results of
other research. The principal appears as an important factor in many
studies of effective schools. The importance of this finding is
underscored by the fact that malthough none of the studies set out to
study the rdle of principals, most concluded that principals were
clearly important in determining the effectiveness of schools"
(Shoemaker & Fraser, 1981, p. 178).

For example, Mackenzie's (1983) review of the school
effecﬁiveness literature identified the principal as a key actor, one
who serves as an examble to the staff by his or her strong
instructional emphasis, who offers continual assistance, who inspires
others to efféetive group efforts, and who provides a consistent and
continuous leadership by setting a tone of purpose and order for the
school as a whole, building commitment for specific academic goals,
and guiding the evaluation of pfogress toward these goals. Similar
characteristics differentiate effective principals from ineffeetiye
ones (Leithwood & Montgomery, 1982).

Goodlad's (1983) study of schooling found that the principals of

satisfying schools were perceived by their staff to be competent,
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independent professionals who possessed professional autonomy and use
it, who support theif teachers, and who treat them as professionals.
These principals felt themselves to be in control of their jobs and of
their use of time, and to have influence over decisions concerning the
school. This description of the principal is similar to the
"authoritative democrat™ style found by Hargrove et al. (1981) to be
related to success in implementing a federal policy. Authoritative
democrats use both persuasion and manipulation to guide the staff in a
predetermined direction, but also listen and respect others! views.

Successfﬁl implementation of innovations has been attributed
largely to the efforts of the principal. For example, Hall et al.
(1980) concluded that "the single most important hypothesis emanating
from these data is that the degree of implementation of the innovation
is different in different schools because of the actions oncer
of principals" (p. 26, éheir emphasis). Similarly, McLéughlin and
Marsh (1979) state that "success in local projects were part of a
dynamic, problem-solving organizational framework headed by a
committed administrator™ (p. 93).

Taken together, these studies suggest that the principal must be
a strong and active leader in any school improvement efforts, one who

inspires the teachers to work together to solve the school's problems.

Staff Norms an oli lementati

The four schools differed in the extent to which they shared the
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norms of collegiality and continuous improvement, and these
differences were related to differences in their community relations
programs.  The Thompson staff highly valued the norms of collegiality
and continuous improvement, and it had developed the most diverse and
comprehensive community relations program of the four. The Columbia
staff did not value these norms, and not only was their community
relations program the least diverse and comprehensive but there was no
perceived need to change. There were movements to increase the
staff's concern about collegiality and continuous improvement and to
expand the cominunity relations program at both Fraser and Lyttefield
Secondary, led primarily by a group of recently transferred teachers,
with the support of the principal, in the former case, and primarily
by the new administrators, with the support of some teachers, in the
1attef case.

The Thompson staff fréquently discussed their community relations
program: its purpose -- what it was they were trying to do and why;
"its success -- how well they were accomplishing their objectives and
what they could do to improve; and its consistency with the school
philosophy and other school pra‘ctices. Thus discussion of the details
of a specific community relations activity took place within a broader
context. The principal demonstrated to the staff through his actiong
that community invblvemen.t is one of‘ his priorities. Teachers
accepted that community relations is their responsibility as well as

the principal's, and established classroom practices and individual
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relationships with parents that were consistent with the school's
practices.

The diversity and comprehensiveness of the Thompson community
relations program, then, was the result of staff collaboration on
setting and working toward goals, In doing so, the staff developed an
understanding of, or conceptual clarity about, the meaning of their
community relations policy, and modified both school and classroom
practices accordingly. The policy itself was defined within the
context of that particular school and community. Thus implementation
of the school‘community relations policy at Thompson was characterized
by clarification and mutual adaptation, both of which have been
identified by previous research as fundamental attributes of
meaningful implementation (Berman & McLaughlin, 1974, 1975, 1978;
Emrick & Peterson, 1978).

In contrast, the C&lumbia staff discussions of‘community
relations activities were much less frequent and centered on the
details of organization rather than the purpose, assessment, and
improvement of the overall program. Consequently the staff as a whole
did not develop an understanding of the school's community relations
policy, but instead teachers devéloped individual interpretations of
it that remained unchallenged by comparisons to others. This
individualistic and fragmented approaéh was reinforced by the fact
that the principal and staff viewed the parent-teacher relationship as

the most important aspect of community relations, thus making
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community relations a classroom rather than a school -concern.

That,the staff did not perceive a need to change can be accounted
for by its lack of collegiality -~ because they did not discuss the
issue of community relations, the teachers could not develop a shared
understanding of its purpose and meaning; because they did not
establish common goals, the teachers had no means of assessing school
and classroom practices; because they did not examine what it was they
were doing and why, the teachers saw no reason to change.

Fraser and Lyttefield appeared similar to Columbia in many
respects, excépt that the administrators and a small group of teachers
at both schools felt the need for improvement in several areas,
including community relations. They believed this was possible only
if the staff adopted a school focus and worked together to seek
solutions to common problems. This, then, is the link between staff
norms and policy implemenfation: clarification and mutual édaptation,
which are essential to meaningful implementation, are far more likely
to occur if a staff is collegial and concerned about improvement.
Conversely, by working together to improve school practice the staff
is likely to encourage and reinforce the development of the norms of

collegiality and continuous improvement.
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Chapter Summary

The four schools differéd in the extent to which they shared the
norms of collegiality and continuous improvement. The staff at
Thompson was very collegial and concerned about continuous
improvement. The group of recently transferred teachers at Fraser
were committed to these norms, and they were attempting to influence
the rest of the staff to accept them as well. The new administrators
at Lyttefield Secondary were trying to develop these norms, mainly
through the use of staff committees to work out solutions to school
problems, bué staff support for these efforts was growing very slowly.
Few of the practices found to be related to the norms of collegiality
and continuous improvemenﬁ were evident at Columbia, nor was there
evidence of any movement to institute them.

Collegial staffs discussed school programs and practices
frequently and specificélly and so'they were able to deécribe their
colleagues' beliefs and practices on a variety of issues. They
engaged in group planning, which focused on the improvement of the
school as a whole, and different individuals assumed leadership for
specific tasks from time to time. This was possible because the
teachers felt responsible both ﬁo their colleagues and to the publie
and because they respected the professional competence of theilr
colleagues and believed they could iearn from them. In addition,
collegial staffs were proud of the accomplishments of the school, but

not complacent about them. In fact, they were concerned about the



185.

continuous improvement of programs and practices, which they examined
regularly. They also engaged in long-range planning that involved the
consideration of alternatives suggested by staff members.

Not only did the schools differ in the extent to which they
shared the norms of collegiality and continuous improvement, but the
pattern of differences was the same as, and can be argued to be
related to, the pattern of differences in the community relations
programs. It-seems likely that concern for collegiality and
continuous improvement encourages the processes of clarification and
mutual adaﬁtation, both of which are important aspects of
implementation.

Why is it that these norms are more typical of some staffs than
others? In this chapter I presented evidence that the principal 'is
certainly one factor. In the next chapter I argue that teacher ethos

is another.
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CHAPTER VII
TEACHER ETHOS:

SCHOOL-ORIENTED AND CLASSROOM-ORIENTED TEACHERS

Lortie (1975) defines teacher ethos as "the pattern of
orientations and sentiments which is peculiar to teachers and which
distinguishes them from members of other occupations®™ (p. viii).
Studies of teacher ethos characterize the work orientation as
individualistic, conservative, and focused on the present; emphasize
the uncertainties inherent in the work situation that underlie the
sentiments; and identify the saliency of psychic rewards derived from
relationships with students in the classroom (see, for example,
Lortie, 1975 and Lieberman & Miller, 1979).

6ther‘ research, however, suggests that successful and satisfying
schools are those in which tl;xer-e are staff norms of colleg‘iality and
continuous improvement (see, for example, Goodlad, 1983; Little, 1982;
and Mackenzie, 1983). It is difficult to reconcile these norms with
the descriptions of teacher ethos offered by the literature. Instead,
an ethos that values and receives satisfaction from cooperati‘ve
problem-solving, that f‘ocuses on adapting to changing circumstances
and is oriented to the future, and that is supported by confidence :@n
the possibility of .improvement séems more consistent, and even
necessary. Possibly the unitary teacher ethos identified to date is

giving way to another one. Lortie (1975) foresees this possibility,
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~and the findings of this study support it.

The analysis of the teacher interview data revealed two distinct
patterns of responses, one of which suggested a school orientation and
the other of which suggested a classroom orientation. This chapter
describes the two patterns of beliefs and attitudes expressed by the
respondents, compares each to the description of teacher ethos in the
literature, and considers the relationship between teacher ethos and

policy implementation.

Schbol-oriented and Classroom-oriented Teachers

Table 7-1 summarizes the responses of the two groups of
respondents to the interview questions. Not only did the two groups
answer each question differently, but they maintained this difference

from question to question.

School CR Activities

The two groups of respondents differed in their judgments of the
most important school community relations activity and in their
preferences for the scope of these activities. School-oriented
teachers made clear distinctions between various kinds of school
community relations activities, depending on purpose. They identified
the parent advisory council as the mosf important general activity,
because it provides a forum for parents to learn about the school's

programs and practices and to participate in making these decisions.
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Beliefs and Attitudes of School-oriented
and Classroom-oriented Teachers

Question

Orientation

School

Classroom

school CR activities
most important

preferred scope

teacher CR activities
most important

preferred séope
purpose of CR program

appropriate parent role
attitude to parental input

good parent-teacher
relationship

attitude to ESSA policy
expectations of principal
expectations of colleagues
attitude to school policy

knowledge of district policy

parent-advisory
council
frequent & varied
parent involvement
frequent & regular
increase parental
involvement
cooperative
beneficial
partners
positive;
“focus on
benefits

educational leader

professional
characteristics

necessary,
unifying

some; many sources

parent-teacher
interview
limited

discussion of
problems

infrequent &
irregular

increase parental
support

supportive
problematic

subordinate-
superordinate

neutral/negative;
focus on
obstacles

manager

personal
characteristics

unnecessary,
inflexible

little or none;
few sources
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Table 7-1 (Continued)

Orientation
Question .
School Classroom
source of challenge adapting to new adapting to new
setting class

Note. CR o community relations; ESSA = elementary school
self-assessment
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When the progress of an individual c¢hild is the concern, then they
viewed the’parent-teacher interview as the most important activity.
They considered other school activities, such as performances and
social events, important because they help make parents feel more
comfortable about coming to the school and interacting with the staff.
To summarize, school-oriented teachers favoured increasing both the
number and the variety of school community relations activities in
order to enable parents to participate in whatever way they wish.
Classroom-oriented teachers, on the other hand, did not
distinguish kinds of school community relations activities, They
considered the parent-~teacher interview to be the most important of
these activities, because it provides them with useful information
about individual children, information that helps them understand the
childfen better and so be able to help them more. They expressed
concern about increasing the variety and thevfrequency‘of school
community relations activities, particularly with respect to the
parent advisory council, because this increases the chances of

interference in the professional domain.

Teacher CR Activities

Again the two groups of respondents differed in their judgments
of the most important teacher eommunity relations activity and in
their preferences for the scope of these activities. Classroom-

oriented teachers described their contact with parents as infrequent
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~and irregular, occurring when a child is having academic or
behavioural problems or, in the case of elementary teachers, when help
is needed for a field trip. 1In contrast, school-oriented teachers
seemed to be trying to establish a more varied, frequent, and regular
contact with parents. This included, in addition to what classroom-
oriented teachers do, the use of newsletters, monthly telephone calls
regardless of whether or not there were problems, classroom
performances and displays of work, classroom aides, and parents as
guest teachers.

The reséondents expressed similar attitudes to teacher community
relations activities as to school community relations activities.
Classroom-oriented teaehe}s appeared to wish to restrict contact with
parents to those occasions on which they could be of service to the
teachér. They felt that this is all the contact most parents want.
School-oriented teachers, on the other hand, éppeared to wish to
expand contact with parents so as to be mutually beneficial. Their
rationale was that these activities establish good communication lines
so that parents will feel at ease in calling as soon as a problem
arises, that it is the parents' right to be involved, and that it

shows students that the home and the school are working together.

Purpose of CR Program

Classroom-oriented teachers emphasized one or more of the

following as the purpose of community relations activities: to



192.

promote the positive attitude of parents to the school, so that they,
in turn, will engender positive attitudes to school and to learning in
their children; to provide teachers with information about students;
to improve the school's public image; to demonstrate the school's
achievements; to help parents provide suitable materials or activities
at home (i.e., reinforce what is being learned at school); and to
communicate teacher expectations to parents. The secondary teachers
tended to focus on the public relations aspect of community relations,
that is, on the school's public image; elementary teachers, on the
implications for the classroom situation. Both, however, appear to be
 concerned with increasing parental support for the school and the
teacher.

In contrast, school-oriented teachers stressed one or more of the
folloﬁing as the purpose of community relations activities: to make
parents feel welcome; to facilitate future comﬁunication between the
home and the school; to keep parents informed about school programs
and practices; to provide opportunities for parental input; to
discover parents' expectations of the school; to encourage the use of
school facilities; and to establish the school as a community center.
This group of respondents appears to be concerned with increasing

parent involvement in the school.
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Appropriate Parent Role

Classroom-oriented teachers ascribed a supportive role to
parents, one consistent with their view that the purpose of community
relations is to increase parental support. When asked to identify
what they consider to be appropriate ways for parents to be involved
in school activities, classroom-oriented teachers suggested that they
meet with the teacher when a problem arises, help out at special
events, be a driver or supervisor on field trips, develop a positive
attitude to school and to learning in their children, provide suitable
activities énd materials at home, and assist the teacher in the
classroom. School-oriented teachers, on the other hand, ascribed a
cooperative role to parénts, one consistent with their view that the
purpose of community relations is to increase parental involvement.
They felt that not only is it to appropriate for parents to share
their knowledge and skills in the classroom with fhe children, to keep
fully informed about school programs and practices, and to participate
in decision-making, but also that they should be encouraged to do so.

Many felt that schools are not doing enough in this area.

Attitude to Parental Input

Classroom-oriented teachers considered the issue of parental
input or involvement in decision-making as a problematic one. Over
and over again they expressed concern that this will lead to

interference, especially in instructional matters. School-oriented
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- teachers, on the other hand, viewed parental input as beneficial,
resulting in better understanding of the issue and of the other's
perspective. They supported the right of parents to be fully informed
about school programs and practices and to participate in these
decisions.

This question seemed to pose the most difficulty for both groups
of respondents. The problem was where to draw the line, Classroom-
oriented teachers felt that parents had the right to information
concerning their child and concerning general school policy (e.g., the
discipline bolicy). They were unsure of how much information
concerning programs and instructional practices parents are entitled
to, and of whether or not fhey should have any input. School-oriented
teachers felt that teachers should be able to explain and justify all
schooi and classroom practices, even instructional ones, to parents.
They believed that parents should be involved in ﬁecisions éoncerning
general school policy. They were unsure, however, of how much input
parents should have in program decisions, and seemed to set the

boundaries at instructional decisions.

Parent-Teacher Relationship

Inferences about the nature of the parent-teacher relationship
.can be made from the respondents! judgments of important school and
teacher community relations activities, their beliefs concerning the

purpose of these activities, their descriptions of appropriate parent
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involvement, and their attitudes to parental input. School-oriented
teachers séemed to view parents as partners, and many used this term
to describe the parent-teacher relationship. They expressed the
belief that the more parents and teachers work together, the more
effective schooling will be. They felt responsible for parents and
recognized their right to be involved in what happens to their child.
Classroom- oriented teachers seem to view the parent-teacher
relationship as one of subordinate to superordinate. They felt that
parents should support them and do as they ask., For example, many
classroom—oriénted teachers commented that the parents they really
need to see do not attend parent-teacher interview nights or else that
parents do not follow thrbugh at home on their promises (e.g., to
supervise homework). In general, the classroom-oriented teachers
seemed to be more concerned about being in control of interactions

with parents than did the school-oriented teachers.

Attitude to the ESSA Policy

Although few of the respondents in the elementary schools had
seen the elementary school self-assessment policy when they were
interviewed, most had formed some impression of it. School-oriented
teachers reacted favourably to it, and focused on its potential
benefits. They saw fhe policy as é means of .coordinating programs
from grade to grade, of developing consistent, school-wide practiges,

and most important, of assessing what it is they, as a staff, are
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trying to do and how well they are doing it. Classroom-oriented
teachers feacted neutrally or negatively, and focused on the
obstacles. They questioned the need for the policy, were concerned
that sufficient release time and other resources would not be made
available, and predicted that the policy would prove dysfunctional by

reducing or negatively affecting preparation and teaching time.

Expectations of the Principal

Classroom-oriented teachers focused on the managerial aspects of
the principal}s role. Essentially they expected the principal to
ensure that teachers are able to do their job with as little
interference as possible.' Many used the phrase "let teachers do their
job"., This meant that the principal was responsible for keeping
thingé running smoothly, for obtaining necessary materials and
resources, for making sure that teachers keeb their classes under
control so as not to disturb others (this was a particular concern of
secondary teachers), and for buffering teachers from the community.

In contrast, school-oriented teachers focused on the educational
aspects of the principal's role. They felt that the prinecipal is
responsible for identifying problems, bringing them to the staff's
attention, and leading the staff in resolving them. They also
expected the. principal to be familiar>with school programs, to know
what is happening in each classroom, to help teachers implement new
programs, to encourage teachers to innovate, and to support teacher

initiatives.



197.

Expectations of Colleagues

The respondents' expectations of their colleagues was consistent
with their expectations of the prineipal. Classroom-oriented teachers
tended to focus on the personal characteristics of their colleagues.
They expected other staff members to be pleasant, to do their share of
the work (work in this context referred to such things as supervision
in the hallways and extracurricular activities), and to share
materials, ideas, etc. Classroom-oriented teachers seemed to feel
that neither the principal nor their colleagues could offer them much
help in clasépoom matters, except perhaps indirectly, by not hindering
their efforts.

School-oriented teéchers, on the other hand, focused on the
professional competence of their colleagues. They frequently
mentiéned the classroom programs of other staff members, pointed out
their contributions to the school, and expreésed pride in them.
School-oriented teachers valued collegial activities such as team
teaching, exchanging classes for certain activities, combining classes
for other activities, joint planning, and seeking the advice of
others. Unlike classroom-oriented teachers, school-oriented teachers
seemed to feel that the principal and their colleagues could help them

improve their classroom performance.
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Attitude to School Policy

Classroom-oriented teachers felt that school policies are
unnecessary and often dysfunctional because of their inflexibility.
They equated school policies with rules, which they felt were seldom
applicable in more than a few cases and thus caused more problems than
they solved. They emphasized the individuality of each classroom and
the inability of policy to take that into consideration. Classroom-
oriented teachers, especially those at the secondary level, expressed
resentment about the amount of time spent on committee work and the
futility of this exercise.

In contrast, school-oriented teachers favoured the establishment
of school policies. Their rationale was that, first of all, it means
that the staff has discussed the issue, an activity which they felt is
beneficial in its own right. Many expressed the concern that all too
often staffs do not deal with important issues; that they‘spend time
on trivial matters rather than on those which are difficult to
resolve., School-oriented teachers also viewed policy as a means of
giving the staff a focus and of ensuring they are all working in the
same direction. They believed that this enhances rather than hinders

classroom activities.

Knowledge of District Policy

Few of the respondents had read either of the district policies

under study or, for that matter, any other distriect policy.
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Classroom-oriented teachers had only a limited and rather vague
knowledge of the policies and cited the principal as their major
source of information about district policy. School-oriented teachers
had a somewhat better knowledge of the po;icies and cited a variety of
sources of information, including Board members, Central Office staff,
the Teachers Association, district committees, and district

publications.

Source of Challenge

As part’of the background information about the respondents
rather than because of any expected relationship to poliey
implementation, the interview guide contained a question about the
number of schools taught in and the length of time at each.
Surprisingly, this question distinguished between the two groups of
respondents. Classroom-oriented teachers tended to remain at the same
school for ten or more years., They felf no need to change schools
because to them the source of challenge in teaching comes from
adapting to each new class. School-oriented teachers tended to
transfer every five to seven years because to them the source of
challenge in teaching comes from adapting to a new school and

community.
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Lomment

Both’groups of respondents felt that the student-teacher
relationship in the context of the classroom is the essence of
schooling. They differed, however, in their conceptualization of the
relationship between the classroom and the school, between the teacher
and other actors in the school setting. The classroom-oriented
teachers believed that the school may support or interfere with
activities in the classroom, but that success depends primarily on
their efforts alone. School-oriented teachers, on the other hand,
believed thét the school had considerable impact on life in the
classroom, and that their efforts can be enhanced by working with
parents, colleagues, and the principal.

Of course, the small and nonrandom sample raises the issue of the
generélizability of this finding. This question can only be answered
by further research, but there are several indications that such a
study would be worth doing. For exémple, the two groups of
respondents clearly answered the interview questions differently, and
most individuals were assigned easily to one of the groups. Although
classroom~oriented teachers certainly formed the majority, school-
oriented teachers constituted a significant minority, about thirty
percent of the sample. Furthermore, the distinction was meaningful to
the respondents. In fact, many'of the respondents made the
distinction themselves, without using the labels, and indicated to

which group they belonged. Finally, descriptions of the staffs of
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effective schools suggest that there exists a teacher ethos similar to

that of the school-oriented teachers.

Implications
In this section I first compare the two orientations to previous
research on teacher ethos, then examine the relationship between

teacher orientation and policy implementation.

Comparison to Previous Research

The comﬁents of the respondents and inferences drawn from their
comments suggest that the ethos of the classroom-oriented teacher
closely resembles that desecribed by previous research while the ethos
of the school-oriented teacher does not.

Lortie (1975) and Lieberman and Miller (1979) argue that the
components of the teacher ethos are interrelated and reihforce one
another. For example, because teachers a;e uncertain about the links
between the teaching-learning process, and about their success in
achieving their goals, they wish to continue to do what is familiar
and has worked, at least to some extent, in the past. Consequently
they resist challenges to therstatus quo and attempt to maximize the
rewards that are immediate and more certain, namely, the psychic
rewards derived from their relationships with students. This leads to
a focus on the classroom and on the present, and limits time spent

with colleagues. This, in turn, increases reliance on an
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individualistic approach to teaching that does little to reduce
uncertainties about the complex task of teaching.

The findings of this study concerning the classroom-oriented
teachers support these arguments. The classrooﬁ—oriented teachers
seemed to be conservative and individualistic, to focus on the
present, to be troubled by uncertainties, and to derive satisfaction
from the psychic rewards offered by the classroom. They seemed unsure
of what is expected of them, and many commented on the ever increasing
and sometimes conflicting demands society makes of them. Their
solution appeéred to be to retreat to the classroom. They resisted
district and school policies, and argued against them on the basis of
obstacles to the change process (e.g., lack of time and resources)
rather than on the basis of characteristics of the change itself,
They ﬁishes to be allowed to get on with their job of teaching, and
resented intrusions into their domain.

School-oriented teachers, on the other hand, dealt with the
uncertainties inherent in the teaching situation by sharing the
responsibility with others and by working with others to identify and
seek solutions to problems. They believed improvement is possible,
and were willing to try new ideas that might lead to improvement. 1In
sum, they appeared to be adaptive and collegial, to focus on the
future as well as the parent, to have é strong sense of efficacy, and
to value and receive satisfaction from cooperative problem-solving in

addition to the psychic rewards of the classroom. The ethos of the
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school oriented teacher is very different from that generally
described in the literature.

The data do not allow any conclusions concerning teacher
orientation and quality of teaching, and there may be none. It does
seem possible, however, that classroom-oriented teachers experience
more anxiety and stress about their job than do school-oriented
teachers, and high levels of stress appear to have a detrimental
effect on teaching (Barineau, 1981; Peters, 1981). Furthermore, the
improvement of teaching practice demands "an empirically grounded,
semantically botent common language" (Lortie, 1975, p. 212) and a
willingness "to take their teaching out of the closet of the
classroom, admit to the need to improve, and to make it, along with
the rest of the daily program, the focus of school-wide, on-site staff
develépment" (Goodlad, 1983, p. 58). This would seem an easier task

for school-oriented teachers than for classroom-oriented ones.

elationship to Poli lementation

Obviously, teacher orientation is related to policy
implementation in a direct way. Because of their conservative
attitude and concern for the present, classroom-oriented teachers are
likely to resist district, and even school, policy, especially if it
deflects time and effort away fnoﬁ the classroom or if it might
jeopardize the established student-teacher relationship.

School-oriented teachers are more likely to be receptive to school and
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district policy (although many of the respondents-qualified this by
saying that they had to be able to believe in the policy, that is,
they had to be convinced it would lead to improvement) and to work
with others to plan and implement the change process.

Teacher orientation appears to affect policy implementation in
another way, however. Table T7-2 shows the percentage of respondents
at each school who are school-oriented and classroom-oriented. There
is reason to believe these figures reflect the distribution on the
staff as a whole. For example, at Thompson classroom teachers are
selected f‘of*, among other things, their willingness to work
cooperatively and to take a school perspective. Thus it would not be
surprising if a laﬁge percentage of the staff had a
school orientation. The only respondent designated as a classroom-
orienﬁed teacher was a specialist who worked in two other schools as
well as Thompson Elementary. The three school-oriented respondents at
Lyttefield appreciated the efforts the new"administrators were making
to promote staff collegiality and decision-making, but felt that most
of the staff were resistant to these efforts, while the other
respondents made disparaging comments about "committee work®™. It is
likely, then, that the majority ‘of the staff is classroom-oriented.
Certainly the principal at Columbia did little to encourage a school
focus and none of the respondents spoké of any conflict on the staff
over this issue, 80 again the probability is that most of the teachers

are classroom-oriented. This situation at Fraser is most clear-cut.
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School

Percentage of Respondents

School~oriented

Classroom-oriented

Thompson Elementary
Fraser Elementary
Columbia Elementary

Lyttefield Secondary

83
50
20

25

17
50
80

75
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Everyone on the staff could identify thbse who belileved in dealing
with issues on a school-wide basis (about one-third of the staff) and
those who did nof, because this very iSsue was an ongoing topic of
discussion.

It can be inferred from these data that there is a relationship
between the orientation of the teachers on a staff and the extent to
which that staff shares the norms of collegiality and continuous
improvement, which, in turn, is an important factor in policy
implementation. If there are many school-oriented teachers on a
staff, then fhe staff is likely to share the norms of collegiality and
~ continuous improvement. Such a staff will likely make a sincere
effort to implement district policy. A staff consisting of many
classroom-oriented teachers i1is unlikely to share the norms of
collegiality and continuous improvement. Policy implementation then
‘becomes a matter of individual rather than group effort, thus reducing
the probability of success.

This, of course, dqes not imply that a change in teacher
orientation must occur before policy implementation can begin.
Working successfully with colleagues on a problem of mutual and
immediate concern (e.g., implementation of a policy) might promote
such a change. In fact, this seems to have been the case for many of
the school-oriented respondents. They claimed to have held the
conventional attitudes and beliefs at one time, but then learned that,
to use theilr words, "there was a better way of doing things",

generally through a principal with whom they had worked.
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te ummar

In this chapter I argued that in addition to the teacher ethos
typically described in the literature, which I have referred to as
classroom-oriented, a second ethos, a school orientation, exists.
According to the classroom-oriented teacher, the school is little more
than an aggregation of classrooms. The school may support or
interfere with activities in the classroom to a limited extent, but
has little real impact on them. Parents, colleagues, and the
principal may help by expressing support for the teacher's efforts and
doing as he of she asks, or they may interfere by making demands.
Nevertheless, what happens in the classroom is determined primarily by
the efforts of the teacher. Thus the teacher focuses his or her time
and attention on classroom matters and resents expending them on what
are cénsidered to be nonclassroom matters.

In contrast, the school-oriented teacher seems to believe that
what happens in the classroom does not océur in isolation from the
school as a whole. The school is an entity that has considerable
impact on life in the classroom. Parents, colleagues, and the
principal are partners working together towards the same goals, and
they can enhance the teacher's efforts in the classroom. By
cooperating with these others on matters of general concern, the
teacher can improve classroom cbndiﬁions more effectively than by
working alone.

I also argued that teacher orientation is related to policy
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implementation, both directly, through the individual's receptivity to
change and to external influence, and‘indirectly, through the extent
to which the staff shares the norms of collegiality and continuous
improvement.

In Chapters VI and VII I have examined school-based factors which
appear to influence policy implementation. In the next chapter I
consider district-based factors, in particular, central office-~school

linkages.
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CHAPTER VIII
CENTRAL OFFICE-SCHOOL LINKAGES:

DISTRICT-BASED INFLUENCES ON POLICY IMPLEMENTATION

In the two previous chapters I concentrated on school-based
factors that influence policy implementation. In this chapter I
examine the relationship between the district policy, the community
relations programs of the four schools, and the implementation
strategies utilized by the senior administrators, using the five
research queétions posed earlier (p. 8) as a framework for analysis.
I focus particularly on how and to what extent the School Board and
central office are able to influence implementation activities at the
school level. Much of the discussion revolves around the leadership
role éf the district administrators and the appropriate division of

responsibility between the central office and the school.

nvariant Features of the Policies
The first research question concerns the primary attributes of
the policies. This refers to the invariant features of the policies,
such as their complexity, specificity, and scope, that constrain the
implementation process.
Both policies under study are broad.in scope. The community
relations policy requires the school to examine every facet of its

contact with the community, and to do what it can to promote two-way
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comnunication with the public, including establishing a parent
advisory council. The elementary sghool self-assessment policy
requires the school to examine its programs and practices, and to
formulateqa plan for improvement based on this assessment. Moreover,
both policies are complex. They involve such fundamental aspects of
school life as who participates in decision~making, what issues are
brought'forward for discussion, and the extent of teacher classroom
autonomy.

About thirty percent of the respondents supported the intent of
the policies.' They felt that encouraging community involvement, staff
collegiality, and school self-assessment are appropriate, and
necessary, measures for improving the quality of education offered by
the schools., In other words, these respondents believed that the
goals.and assumptions of the community relations and the elementary
school self-assessment policies were compatible with their own. In
fact, the existence of authoritative policies on these matters both
legitimated and facilitated whatever efforts the respondents had been
expending on their own initiative toward these goals. Furthermore, in
addition to believing that these policies addressed real problems and
offered practical solutions, these respondents derived feelings of
challenge and satisfaction from interactions with parents and with
colleagues, the kinds of activities adiocated by the policies.

The other respondents, however, did not share these attitudes,

and in fact had strong reservations about both policies. They did not
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feel there was a need for either poliecy and suspected the policy
initiators of being politically rather than educationally motivated.
(that is, of engaging in "vote-getting" behaviours and of trying to
"score points with the electorate".) They were particularly concerned
with the possibility of parental interference in professional domains.
They resented being compelled to engage in activities that they did
not consider to be part of their professional responsibilities, and
they were worried that the time and effort demanded by policy
implementation would diminish the quality of their instructional
endeavours. ‘To summarize the position of the majority of the
respondents on the two policies under study, then, they saw no need
for them, judged the goéls and assumptions of the policies to be
incompatible with their own, and derived no sense of challenge or
satisfaction from the kinds of activities advocated by them.

Research suggests that teachers are more likely to implement a
policy that they consider to: (a) addreés a real problem or need
(McLaughlin & Berman, 1975); (b) offer a solution that is an
improvement to the status quo (Common, 1980; Dalin, 1975; Doyle &
Ponder, 1977~78); (c¢) have direct implications for the classroom
(Dalin, 1975; Doyle & Ponder, 1977—78; McLaughlin & Berman, 1975); and
(d) offer enjoyment, challenge, satisfaction, or some other intrinsic
reward (Common, 1980; Doyle & Ponder; 1977-78; McLaughlin & Marsh,
1979). It is apparent, then, that the community relations and

elementary school self-assessment policies are intrinsically
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motivating to only a minority of the respondents.,

Research also suggests that the closer the beliefs and attitudes
inherent in the policy are to existing norms (Common, 1980; Dalin,
1975; Werner, 1980) and the lower the degree of risk involved (Boyd,
1978), the more likely it is that they will be accepted and
internalized by the implementers, and the more successful
implementation will be. Teachers generally have been found to be
resistant to efforts to increase public participation in educational
decision-making (Boyd, 1978; Kirst & Walker, 1971) and to promote a
school focus as oppésed to a classroom focus (Goodlad, 1983; Lieberman
& Miller, 1979; Lortie, 1975), and this proved to be true of the
majority of respondents in this study.

In spite of their broad scope and complexity, the community
relations and elementary school self-assessment policies are
relatively unspecific. They do not 'specify the changes that must be
made or how they should be made. It is &ne thing for the Board to
mandate a parent advisory council; it 'is another for the staff to know
how it should operate, in what way and to what extent parents should
be involved in school practices. It is one thing for the Board to
require schools to assess theirrprograms and practices; it is another
for the staff to know how to adopt a school focus in order to work
together to solve common problems.

Research suggests that implementation is more likely to be

successful if the required knowledge and skills are stated explicitly
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and if the teachers either possess them or are willing to learn them
(Common, 1980; Fullan & Pomfret, 1977; Kritek, 1976; Leithwood &
Montgomery, 1980). Not only are the required changes in the role
behaviours and role relationships not explicated in the two policies
under study, but the majority of respondents were resistant to any
changes in these areas.

To summarize, both the community relations and the elementary
school self-assessment policies can be described as broad in scope,
complex, and nonspecific. The policies are not intrinsically
motivating té the majority of the respondents; their inherent beliefs
and values are not compatible with those of the majority of the
respondents; and the chanées they demand in role behaviours and role
relationships are resisted by the majority of the respondents. This
suggeéts that the implementation strategies employed by the senior
administrators must convince the teachers that there is a need for the
policy, demonstrate the ability of the poiicy to solve the problem,
develop in the teachers an acceptance of and internalization of the
values and goals of the policy, and help the teachers change their
role behaviours and role relationships in ways consistent with the
policy. In sum, they must encdurage and supbort clarification and
mutual adaptation.

There is no reason to expectAthat this can be accomplished
easily. For one thing, both policies imply that current school

practices are inadequate, an implication not 1likely to be
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well-received by people who consider themselves to be professionals
(Mann, 1978a&b). For another thing, teachers are not going to abandon
easily practices that have served them well in the past for other
practices whose outcomes are unknown (Lieberman & Miller, 1979;
Lortie, 1975), nor can they change some aspects of their behaviour
without creating repercussions for other aspects (Johnson, 1983;
Lieberman, 1982).

The the invariant features of the two policies, and their
potential impact on implementers, have considerable implications for
the type of implementation strategies utilized by the senior
administrators. This issue is the focus of the second research

question.

RO2, TImplementation Decisions

and

RQ5., External and Episgdic Events

The second research question concerns the decisions made by the
School Board and senior administrators that bear directly on the
implementation process. This refers in particular to the
implementation strategies employed, but also to the conceptualizatiogs
of the nature of policy, policy implementation, implementer role, and
policy maker-policy implementer relationship that influence these

decisions. Because external changes that occur during the course of
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implementation might have an effect on the decision of the senior
administrators, the fifth research question is discussed in
conjunction with the second. It refers to factors that originate
outside the district or that are episodic in nature and that might
influence the implementation process.

-School Board members had little involvement with the elementary
school self-assessment policy until the committee submitted it to them
for approval. As implementation of the policy has been postponed
indefinitely, it is impossible to know what their role would have been
in that procéss. There is little evidevnce, however, that they fully
and actively supported the policy. For example, at a public Board
meeting several of them' cited Circular 92 as another instance of
Ministry infringement of local autonomy and of costly demands being
made c;n the district without the provision of necessary resources.
They repeated these sentiments during the interviews, although most
felt that the idea of school self‘-assessmént is a good one. A few,
however, said that there was no need for the policy because they had
hired well-qualified and competent professionals who could be trusted
to do their job.

On the other hand, the Boafd members were totally responsible for
the community relations policy. Yet even in this case they played a
limited role in implementation.A They spent several months on
developing the policy but no time at all on considering how it should

be implemented. That they felt to be the job of the Superintendent
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and his staff. It soon became apparent, however, that the Board had
expectations concerning school-level implementation activities and
that their expectations were not being fulfilled. The Board hoped
that the schools would promote two-way communication with the publiec
by establishing parent advisory councils. They passed several
resolutions to this effect, instructing the Superintendent to convey
their wishes to the school each time. When this proved ineffective,
they finally developed a policy mandating the committees.

These actions suggest that the Board members believe that policy
development énd policy implementation are separate and sequential
activities, and that the policy itself is the determinant factor in
implementation., The senior administrators seem to share this belief.
For example, they gave the elementary school self-assessment committee
over fwo years to develop the policy, and during this time they
instructed the schools to delay any self-assessment activities until
the district policy and materials had beeniprepared. The committee
itself was very certain that its mandate was to develop the policy and
that this -did not include planning for its implementation.

The major strategies utilized by the Board to influence school
implementation activities, then; are the issuance of authoritative
statements (i.e., policies and resolutions) and reliance on the
Superintendent and his staff to ensuré compliance with them. This the
senior administrators do primarily by disseminating and explaining the

appropriate information. They describe their implementation
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strategies as being based on two major premises: (a) the need to be
flexible, in order to allow schools to adapt the policy to their
specific circumstances; and (b) the need to "sell" the schools on the
policy, to convince them of its merits. This suggests that they are
aware of the implications of the invariant characteristics of the two
policies for the choice of implementation strategies. In fact, the
policy statements themselves do permit individual adaptation by the
schools. Other actions of the senior administrators, however, are not
entirely consistent with their intentions.

For eiamble, consider the manner in which the community relations
and elementary school self-assessment policies were introduced to the
schools. In the case of the latter policy, the Assistant
Superintendent (Elementary) informed the principals at a Principals!
Meetiﬁg that copies of the draft of the policy were available on the
table by the door. He asked them to pick one up on their way out and
examine it with their staff. He emphasized that the senior
administrators and the committee were interested in their feedback,
but that they had to have it quickly because the policy was scheduled
to go before the Board for approval in the near future. Out of
approximately two and a half hoﬁrs of time available at the meeting,
three minutes were taken to introduce a policy that many were
predicting would not be well-recei&ed by school personnel. The
community relations and parent advisory council policies were

introduced in the same manner.
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The introduction of the policy is usually followed some time
later with a workshop. This is an implementation strategy favoured by
the senior administrators and clearly supported by the Board. For
example, until they decided to postpone implementation of the
elementary school self-assessment policy, the senior administrators
had planned to hold a two-day workshop with school administrators
before classes began in order to explain the policy and the assessment
instruments. Similarly, since the adoption of the community relations
policy, workshops on communicating with the public and on establishing
parent adviso}'y councils have been held. 1In addition, two Principals!
Meetings were devoted to the issue of community relations and the
Superintendent talked about the issue in his address to the annual
meeting of the Teachers' Association.

All these implementation strategies deal with the school
personnel en masse. The senior administrators were not involved with
school level implementation activities diréctly, although the school
administrator respondents felt that their requests for help or
additional resources were met quickly. In other words, it appears
that the senior administrators are responsive to the needs of the
schools but do not actively lead school level implementation
activities. They did not even develop any mechanisms to monitqr-
implementation of the community relations policy, nor were any planned
in the case of the elementary school self-assessment policy.

Board members, however, did attempt to monitor the progress of
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the implementation of the community relations policy. This was
prompted by a personal interest in the policy and by feedback from
constituents. For example, on three different occasions the Board
became concerned about the status of parent advisory committees and so
asked the Superintendent to report on the matter. He, in turn, asked
a member of his staff to prepare a survey instrument of three or four
broad questions to distribute to the principals. Thus the assessment
of the success of the implementation of the policy was based on the
self-reports of the implementers.

To Summa{rize, the implementation strategies utilized by the Board
and the senior administrators appear to be based on the assumptions
that: (a) policy development and policy implementation are separate
and sequential activities; (b) the policy statement is the determinant
f‘actof in implementation; and (c) once school personnel acquire the
necessary knowledge and skills, they can successfully implement the
policy. In addition, the Board member;s seem to assume that the
district is hierarchically organized, with instructions going from
them through the senior administrators to the school personnel, who
then comply with the instructions. The importance of clarification
and mutual adaptation is acknowiedged, but 1little is done to encourage
and support these processes.

Moreover, the attitude of thé senior administrators to the
policies might either reinforce or negate the other implementation

strategies. This, in fact, appears to be a crucial element in the
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implementation of distriet policy:

Regardless of the source of change, the single most

important factor is ho entral offic dminist S
take he c¢h € ... If they take it seriously, the
change stands a chance of being implemented. If they
do not, it has little chance of going beyond the odd
classroom or school. (Fullan, 1982, p. 165; emphasis
in the original)
The attitudes of district administrators about a
planned change effort were a "signal" to teachers as to
how seriously they should take a special project. The
field work offers numerous examples of teachers -- many
of whom supported the project goals -~ who decided not
to put in the necessary effort simply because they did
not feel that district administrators were interested.
(McLaughlin & Marsh, 1979, p. 72)
What do we, and the school personnel, know about the attitude of the
senior administrators to the community relations and the elementary
school self-assessment policies?

The attitude at the distriet level to the elementary school
self-assessment policy can be inferred from public comments about it.
The statements of the Board members at a Board meeting were mentioned
previously. Comments such as: "The Ministry only requires us to have
a policy in place, not to actually be doing it (i.e.
self-assessment)"; "Elementary school self-assessment is important,
but not as important as some other things."; and "We would not have
this policy if it were not required by the Ministry." are typical of

those made by various senior administrators on different occasions,

including Board meetings and elementary school self-assessment
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committee meetings. They suggest that the policy is not a priority of
the senior administrators and that they do not support it to any
significant degree.

The frequency with which meetings of the elementary school
self-assessment committee were cancelled or postponed because of other
events is another indication of its importance to senior
administrators. No meetings were held during the two months of the
CUPE strike; none were held in the spring, when the central office
representatives on the committee were involved in staffing; and none
were held dﬁring the summer holidays or early in the school year when
classes were beginning. Meetings were postponed so that central
office representativeé to the committee could attend emergency
meetings held because of the newly announced government restraint
progfam. Finally, implementation of the policy was postponed
indefinitely due to the restraint program. Clearly other things are
more important than elemeﬁtary school self;assessment.

District administrators were not as outspoken in the case of the
community relations policy, probably because it originated with the
Board. They did describe themselves as "men in the middle™ who must
explain to the principals what the Board wants and to the Board why
the schools find it difficult to do what it asks. They seemed
to resolve this dilemma by emphasizing certain aspects of the policy
that are in line with what the schools are already doing. For

example, two Principals' Meetings were devoted to the issue of
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community relations. They resulted in the conclusion that public
relations, i.e., making known what the school does well, is a
priority, and that the best PR is a satisfied child. This had the
effect of equating community relations with public relations, and
public relations with the individual parent-teacher relationship.
Then the schools could, and did, argue that they were already meeting
the requirements of the community relations policy and so did not have
to make any changes.

Few of the teacher respondents had ever read, or were even aware
of the or*igirial community relations policy. They did know, however,
that the district was concerned about community support, and that they
learned from their principal and from the Superintendent's address to
the annual general meeting of the Teachers' Association. Once again
commuﬁity relations were equated with public relations and the public
involvement component was forgotten. ' Of course this interpretation
was in keeping with implementation of the bolicy at the district level
(see Chapter IV), and this may have been, "in part at least, a response
to external events: concern about public support for schools in a
time of declining enrollment, inflation, higher taxes, and increasing
unemployment may have resulted in a shift of emphasis from community
relations to public relations (thereby appealing to those who do npt
.have children in the schools but >who represent an increasing
percentage of the taxpayers), and an increase in emphasis on the

school's community relations program (thereby appealing to those who
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do have children in the schools).
It has already been demonstrated that the senior administrators
did not spend a lot of time on planning for implementation. <Yet based
on their analysis of the Rand findings, McLaughlin and Marsh (1979)
concluded that this is important and that school personnel should be
involved:
Only the fourth (and more time~consuming) planning
strategy, collaborative planning, generated the broad-
based institutional support necessary to effective
implementation and to continuation of successful
practices. Projects adopting this planning style
actively engaged both teaching and administrative staff
from the preproposal period through implementation,
thereby gaining consensus and support from teachers,
principals, and central office personnel. (p. T4)
The two main points made here by McLaughlin and Marsh were: (a) that
the participation of the principals and teachers was based on the
notions of partnership and not parity; and (b) that the developmental
and implementation activities were interconnected, with plans being
continuously adjusted according to the specific circumstances of each
school. Contrast this with the situation at Lyttefield, where
principals and teachers sit on district committees as representatives
of their respective employee groups, in order to protect their
interests, and where policy implementation is clearly distinet from,
and follows, poliecy development.

McLaughlin and Marsh (1979) also concluded that implementation

strategies involving training in specific skills had little effect in
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the short run, and none at all in the long run. On the other hand,
staff support implementation activities such as the provision of
assistance to the schools, project meetings for individual school
staffs, and staff participation in decision-making at the school level
"not only reinforce(d) the contributions of staff training, but they
also (made) important contributions to promoting teacher change and to
supporting staff assimilation of project practices™ (p. 77). The
effectiveness of these school-based implementation activities seemed
to be due to their ability to help staff solve problems as they arose,
to encouragé teachers to learn from one another, and to promote
teacher understanding of the project goals and their implications for
practice. Fullan (1982) was referring to these kinds of activities
when he said that successful implementation requires central office
administr‘ators to "set up a process to deliver specific implementation
support™ (p. 163; emphasis in the original).

The Lyttefield senior administrators 'relied almost exclusively on
staff training activities. Moreover, these were offered to only one
or two teachers from each school, on the assumption that they would
transmit the information to their colleagues, an assumption challenged
by the findings reported in Chapter VI. They assisted the schools on
request, but did not provide school support activities of the kind
deseribed above. Thus the implementation strategies utilized by the
senior administrators, and the assumptions on which they were based,

do not compare favourably with those suggested by the analysis of the



225,

invariant features of the two policies nor with those suggested by the
Rand findings. It would not be surprising, then, if they had little
effect "beyond the odd classroom or school.® This question is

explored next.

RQ3. Variable Features of the Policy

The third research question concerns the endogenous attributes of
the two policies. This refers to their variable features that become
known during the implementation process, and includes the policy
maker-policy'implementer relationship, the values and interests of the
various actors, implementer cooperation, implementer role, and the
implementation process.

The community relations policy of the four schools consisted of
the séme components, but they differed considerably in terms of
diversity and comprehensiveness (see Chapter V). ‘A possible
explanation of this phenomenon is thatidistrict implementation
strategies encouraged adaptation by the schools. This, however, does
not seem likely. The senior administrators acknowledged verbally the
necessity of a flexible approach, but they utilized implementation
strategies that treated the schbols identically, and from a distance.
A more defensible explanation is that implementation was school-based
.and school-specifie, that is, dependeht largely on the extent to which
the staff shared the norms of collegiality and continuous improvement,

and the principal supported the development and maintenance of these
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norms (see Chapter VI), and whether the teachers are school-oriented
or classroom-oriented (see Chapter VII).

The initial reaction of the school staffs to the policy seemed to
determine their future course of action. Acceptance of the policy was
related to compliance with it, and nonacceptance to noncompliance,
symbolic compliance, or cooptation. For example, community relations
was a major concern of the Thompson principal and teachers even before
the policy was adopted. Consequently they viewed the policy in a
positive light; in fact, the principal saw it as a means of
facilitating fheir- efforts, by making funds and other resources more
readily available. Because there were established structures and
expectations concerning the way the staff worked together to solve
common problems, including the improvement of school practices, and
the pr;incipal actively supported these norms, their efforts to develop
a good community relations program was successful. The newly
transferred teachers at Fraser also considéred community ‘relations to
be 'a priority, and they used the existence of district policy on this
matter to legitimate their attempts to bring about changes in the
school. Although the norms of collegiality and continuous improvement
were not well-established at Fr-aiser, the efforts to improve community
relations practices provided a vehicle for the development of these
norms,

Generally speaking, the Columbia and Lyttefield teachers viewed

the policy negatively, based on their judgments that the goals and
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values it espoused were incompatible with their own. The new
Lyttefield’administrators were concerned about community relations in
the schools as a whole, but most of the teachers, the majority of whom
were classroom oriented, felt that this was a matter for the
administrators. Columbia essentially coopted the policy, by
reinterpreting it to conform with school practices so that no changes
were necessary. Both Columbia and Lyttefield had refused to comply
with the parent advisory council policy for several years, and their
current compliance was more symbolic than real, addressing the letter
rather than the spirit of the policy. |

This brief summary of the implementation of the community
relations policy at the four schools illustrates that implementer
cooperation is not automatic and that effective implementation is
charaéterized by clarification and mutual adaptation at the school
level. In addition, there was no support for the view of policy as a
set of instructions or a guide for futu}e actions. Policy did
facilitate schoolApractices and efforts to improve, and it did
legitimate the attempts of some members of a school staff to make
changes in school practices. There was also some evidence that policy
might exert influence in a third way, by creating a climate of
opinion. The respondents felt that there was more discussion of
public relations, parent advisory coﬁncils, and elementary school
self-assessment among principals and teachers since adoption of the

policies.
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The finding that policy implementation is largely dependent on
School-based factors is supported by other implementation research.
According to Mann (1978c):

Change is whatever the service deliverers - schools and

teachers - decide it is to be. The less self-

determination is allowed to these ultimate implementers

of change, the less total change will result. (p. 285)
Studies of other aspects of school life have also identified the
school as the unit of change. Based on the results of a six-year
study of schooling, Goodlad (1983) argued that in any developméntal'or
renewal activity the schobl as an entity, rather than individual
components such as the principal, the teachers, or the curriculum,
should be the unit of analysis,’planning; and implementation. Case
studies of effective schools (Little, 1982; Phi Delta Kappa, 1980;
Rutter et al., 1979) in particular have shown that the school can make
a difference, that the collaborative efforts of the staff can create a
positive learning environment, despite the'background of the students
and the availability of resources. More rigorous quantitative studies
(Brookover et al., 1979; Madaus et al., 1979) have reached similar

conclusions.

One shared characteristic of the successful schools in the
studies just cited was their adaptiveness. Goodlad (1983) found that
a distinguishing feature of the schools that were found to be most

satisfying on a variety of measures was their ability to adapt to
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changing circumstances. In his review of the school effectiveness
literatufe, Mackenzie (1983) also stressed the importance of
adaptability, concluding that while effective schools are similar in
many respects, their success appears to lie in their ability to "adopt
multiple strategies in response to their particular needs and
opportunities™ (p. 5). In a similar vein MecLaughlin and Marsh (1979)
concluded that implementation of innovations was most successful when
it was viewed as professional learning on the part of the school
staff. They felt that this type of staff development is an adaptive,
heuristie, iong-term process that "must be tied to school-site
program-building efforts" (p. 91). Mann (1978¢) and Hawley (1981)
support this position.

This apparent school-based nature of policy implementation
preseﬁts "a persistent dilemma between the professional educators'
legitimate claim to determine their own conditions of practice and the
state's equally legitimate claim to guaranfee public outcomes™ (Mann,
1978a, p. xvii). Mann was referring to the implementation of state
educational policy, but his argument holds true for national and local
policy as well. In Lyttefield the implementation of the community
relations and elementary school self-assessment policies was
controlled largely by the schools, with little monitoring and feedback
by the distriet staff. Thus it was mbre a matter of chance than of
design: if the interests of the school coincided with those of the

Board, then effective implementation was possible; if the interests of
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the school did not coincide with those of the Board, then effective
implementation was unlikely.

Without the deliberate intervention of the senior administrators
at the school level, misinterpretation, symbolic compliance,
cooptation, and even noncompliance are more likely to occur than
mutual adaptation. The Principals! Meeting provided the district
administrators with an appropriate forum for discussion of the two
policies aimed at developing an understanding of the purpose of the
policies and the implications for practice, that is, conceptual
clarity. Instead a typical agenda included such items ﬁs the new
requisition forms, what to do during the absence of the physical
education coordinator, and government funding of immigrant children.
This, in fact, was the agenda of the meeting at which the elementary
sohooi self-assessment policy was introduced. Even when the meeting
was devoted to the community relations policy, discussion took place
in small groups of principals and did not include senior
administrators.

It seems, then, that success of policy implementation in a school
district depends on the ability of the superintendent and his staff to
encourage school-based and schbol-specifio implementation activities
but also to remain actively involved in the process at that level in
order to monitor it and provide appropfiate feedback. Consistent with
this approach are the recommendations of Hargrove et al. (1981) that

the district staff develop
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a coherent implementation strategy. The chief
‘ingredient would be regular conversations between
representatives of each group to consider all the
schools in each district as schools, that is, as whole
entities.... Schools should be accorded different
treatment depending on performance levels.....Quantita-
tive indexes are useful as benchmarks for success and
as warning signs for lapses but they should be used
sparingly. (p. 120)

Similarly, Fullan (1982) provides the following guidelines to the

superintendent:
Develop management capabilities of administrators -
other district administrators and principals - to lead
change....Directly and indirectly (e.g., through
principals) provide resources, training, and the clear
expectation that schools (teachers, principals, etc.)
are the main units of change.... Develop with other
administrators, school boards and teachers a clear
procedure for dealing with change ... Monitoring the
process is a never-ending requirement. (pp. 178-179)

The implementation of the community relations and the elementary
school self-assessment policies in Lyttefield were not unique events,

but reflected central office-school linkages in general. These

linkages are the topic of the fourth fesearch question.

RQ4, local Contextual Conditions

The fourth research question concerns local contextual conditions
that might influence the implementation process. It refers in
particular to central office-school linkages.

Given the large, well-qualified, and capable district staff in
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Lyttefield, it is difficult to understand why the linkages between the
central office and the schools are as weak as they are. The
circumstances under which the Superintendent came to the district may
have a bearing on this. At that time the relationship between the
senior administrators and the employee groups was characterized by
conflict and distrust, and many were concerned about the potentially
damaging effect of this situation on the quality of education being
offered. The Superintendent felt that he had to establish a more
harmonious working relationship in the district. One of his solutions
to the probleﬁ was to institute the participative policy development
process described earlier. Another was to speak frequently of the
need for collegiality and to urge the principals to involve teachers
in school-level decision-making. In support of this, the senior
administrators have made available to all principals and some teachers
a short, intensive course on the clinical supervisioh model at
district expense. These efforts were intended to diffuse the
conflict, foster feelings of trust between the various parties, and
promote a sense of common purpose, of working toward common goals.

At the present time there are none of the signs of conflict and
distrust that were prevalent less than a decade ago. But this
apparent tranquility may be due more to the avoidance of problems than
to their resolution, a situationithat both reaults,from and
contributes to weak central office~school linkages. The absence of

any systematic monitoring procedures of school activities by the
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central office staff, the manner in which the Principals' Meetings are
conducted, and the expectations that the school personnel have of the
senior administrators all suggest that this is the case.

Lyttefield principals value their autonomy and frequently compare
themselves favourably with eqlleagues in other districts in this
respect. Yet most budget, program, and teacher assignment decisions
are made centrally. In what sense, then, are Lyttefield principals
autonomous? They describe themselves as "responsible for all the
day~to-day decisions in the school®, as "free to deal with parents and
teachers as ﬁe think best", and in general as "running the show at the
school"™. A common theme running through their descriptions is the
lack of interference by central office staff in school activities.

The senior administrators, on the other hand, describe a good
principal as a "distriet man®. By this they meant someone who
(a) completed all paper work (e.g., reports, forms, and the like)
correctly and on time, and (b) did hisior her share of district
committee work. It appears as if the principals and district
administrators have made a pact according to which the district
administrators agree not to interfere in the school, the domain of the
prineipals, if the principals agree to be cooperative and to support
district initiatives. Regarded in this 1light, the absence of any
systematic monitoring procedures is nbt surprising. First, monitoring
would be interpreted as interference by the central office in school

affairs. And second, monitoring would reveal that the compliance of
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the principals is more symbolic than real.

One eonsequence of the lack of monitoring is that it is
impossible to assess the significance of the differences between
schools. For example, that the four schools in the study had very
different community relations programs was established in Chapter V,
Were the schools responding to different parent expectations? Did
parent satisfaction, both with the community relations program in
particular and with the school in general, differ correspondingly?
Did some of these programs represent truer implementation of the
district policy than others? These important questions are
unanswerable because the senior administrators have not ensured that
the appropriate data were collected. Instead, their response to all
such questions is that the schools in the district are "different, but »
equalﬁ. Yet even this assertion is difficult to support, because
there are no data on student achievement, on student, parent, and
teacher satisfaction, or on any indicator of scheol success. The
assumption of equality seems to be based on the notion that since all
the professionals are experienced and well-qualified, they must be
doing a good job.

The manner in which the Principals' Meetings are conducted also
suggest that central office-school linkages are weak. The agenda is
set by the two Assistant Superintendents, a secondary principal, and
an elementary principal from each of the three sectors., As we saw

earlier, the items on the agenda are, for the most part, routine. The
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Assistant Superintendents chair the first part of the meeting, during
which the agenda items are introduced and discussed. The major part
of the meeting consists of the small work groups, however, and here
the senior administrators have essentially an observational role.
They move from group to group and listen to the discussion, but rarely
become involved. The work groups are run by and for the principals.
Thus the one opportunity the senior administrators have to clarify the
purpose of distriect policy and discuss their implications for practice
with the principals is lost. The Principals' Meetings are reminiscent
of the staff'meetings at Columbia rather than those at Thompson, that
is, they seem to be more concerned with maintaining the status quo
than with collegial activity focused on improvement.

The third indicator of the weak central office~school linkages is
the e#peetations of the senior administrators held by the respondents.
Principals, classroom-oriented teachers, and even school-oriented
teachers to some extent, described the rolé of senior administrators
in terms of services to school personnel. So, for example, the
principal at Fraser spoke of the fact ﬁhat his request for teachers
who would help him bring about the changes he wanted to make was
honored. Similarly, the ThompSon principal cited the funds he was
given for newsletters and other community relations activities. It
was very important to teachers that they could telephone and be able
to speak to a senior administrator if necessary. (The most frequently

mentioned problem that would prompt a teacher to contact a senior
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administrator was a class size above the agreed-upon-limits.)

All the respondents except one felt that Lyttefield was a good
school district and said that they were glad to be working there.
Their reasons were, in order of importance, (a) the good
school~central office relationship, (b) the excellent teachers?
resource center, and (c¢) the "lighthouse®" teaching and learning
conditions contract that had been negotiated. Nearly all the
respondents were satisfied with conditions in the district, and they
spoke highly of the senior administrators. But none referred to the
senior administrators as leaders. Only the school-oriented teachers
thought that it was important to have district policy and several,
especially those who had worked on a policy development committee,
expressed some concern about the lack of compliance with district
policy. On the whole, however, the respondents described the
activities of the senior administrators and their expectations of them
in terms resembling those of classr-oc;m-or-iented teachers for
principals, with the emphasis on the managerial aspects of the role
rather than the educational leadership éspects.

There have been relatively few studies of central office-school
linkages. Two approaches to this issue seem useful in understanding
events in Lyttefield, and both are based on Weick's (1976) notion of
loose-coupling. The first concepthalizes education systems as
organizational myths (see Meyer & Rowan, 1977 and 1978, and Rowan,
1981 for an elaboration of this theory). According to this

Perspective
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organizations whose structures become isomorphic with

the myths of the institutional environment - in

contrast with those primarily structured by the demands

of technical production and exchange - decrease

internal coordination and control in order to maintain

legitimacy. In place of coordination, inspection, and

evaluation, a logic of confidence and good faith is

employed. (Meyer & Rowan, 1977, p. 341)
Thus school systems are coordinated by certification and
categorization of persons and activities -- they specify who is
qualified to teach what to whom. The system is maintained by the
logic of confidence or faith that there are clear and commonly shared
definitions of what should be happening at different grade levels and
in different subject areas, and that all certified personnel adhere to
these conventions. The district staff, then, certifies and
categorizes, and demonstrates to the public that these activities are
conducted according to its wishes. The school is thus free to conduct
instruction as it deems appropriate for its specific circumstances.
Meyer and Rowan argue that this loose—céupling allows the system to
appear to be responding to a complex and fragmented environment while
protecting the school from the disruptive effects of the environment.
Metz (1981) utilized this conceptualization of educational systems to
interpret events in one district.

This conceptualization of education systems does account for the

weak central office-school linkages ih Lyttefield. The argument for

the beneficial effects of such loose-coupling, however, is itself

based on a logic of confidence that schools are generally doing a good



238.

job. But it was shown earlier that this is not the case -- some
schools are much more effective than others. Berman and McLaughlin's
(1979) distinction between maintenance and developmental districts
seems to be a more appropriate, and useful, way of conceptualizing the
relationship between central office and schools, because it takes into
consideration the responsibility of district administrators to promote
the effectiveness of each school and to ensure compliance with
district policy.

According to Berman and McLaughlin, maintenance districts are
eharacterized by delivery uniformity, loose coupling and symbolic
compliance, subordination of delivery concerns to political and
bureaucratic concerns, closed boundaries, and a resistance to change.
Developmental districts, on the other hand, are characterized by
delivéry diversity, integrated loose coupling, primacy of delivery
concerns, boundary openness, and acceptance of the necessity of
change. In maintenance districts implemenfation is not routinized but
is in fact disruptive of daily routines; in developmental districts
implementation is institutionalized, it is supported by existing norms
and structures.

Clearly Lyttefield can be described as a maintenance district.
Because central office-school linkages are weak, symbolic compliance
and even non-compliance at the sehéol level exists. As long as the
senior administrators do not become actively involved in school level

concerns, policy implementation will remain a matter of chance.
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Chapter Summary

In this chapter I examined the relationship between the central
office and the schools in Lyttefield through the framework of the five
research questions, and concluded that the effectiveness of policy
implementation depends primarily on the extent to which school
preferences and activities, and the thrust of the policy to be
implemented, are mutually supportive. This is enhanced by the active
involvement of the senior administrators at the school level. This is
not the case in Lyttefield, where implementation is essentially a

matter of chénce.
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CHAPTER IX
A SCHOOL-BASED MODEL OF POLICY

IMPLEMENTATION IN A SCHOOL DISTRICT

In the previous chapter I summarized the study findings within
the framework of the five research questions and analysed them from
the perspective of central office~school linkages. In this chapter I
first attempt to interpret and explain the findings in terms of each
of the three conceptualizations of policy implementation described in
the second cﬁapter. Next I argue that the cultural-evolutionary model
is better able to account for the findings than the other two, given
that the focus of the study is implementation activities at the school
level and the influence of the school board and the central office on
: these.activities. Finally I propose a model of policy implementation
in a school district and a corresponding set of propositions that can
be tested by future research. The propésed model is grounded in the

data, and it is derived from the cultural-evolutionary perspective.

The Findings From Three Perspectives

The purpose of this section is to interpret and explain the study
findings from each of the three perspectives of policy implementatipn
described in Chapter II. Each perspeétive emphasizes different actors
and different events, explains the same data differently, and accounts
for some data ignored or inconsistent with the assumptions of the

other two.
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lassical or Technological spect

Several features of the implementation of the community relations
and the elementary school self-assessment policies in Lyttefield are
consistent with the classical or technological perspective. These
include the central role of the policy, the assumptions of the School
Board members in particular concerning authoritative relationships in
the distriet, and the implementation strategies employed by the senior
administrators.

That the change process is thought by both Board members -and
senior administfators to be policy~dominated rather than
implementation-dominated is suggested by the disproportionate amount
of time expended on developing the policy as opposed to planning and
monitoring its implementation. For example, the Board devoted many
hours .over- a three month period refining the draft of the community
relations policy, but did not spend any time on considering how it
should be implemented or what specific éhanges would be made as a
result of the policy. Furthermore, when the Board perceived that the
schools were reluctant to establish parent advisory committees, its
response was to create another policy making these committees
mandatory. Similarly, all efforts concerning the elementary school
self-assessment policy over a two-and-a-half year period centered on
developing the policy and accompariying booklets. In fact, the
Superintendent instructed the schools to delay any self-assessment

activities until the district policy and assessment instruments were
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available. These Board and senior administrator actions not only
suggest that the policy itself is the focal point of the change
process, but also that policy making and policy implementation are
bounded and sequential activities.

The Board members were entirely responsible for the community
relations policy, but were noﬁ involved in the development of the
elementary school self-assessment policy except in approving it.
Regardless of their role in the development of the policy, however,
they played a very limited role in its implementation. The Board
ﬁembers expected the Superintendent and his staff to oversee the
implementation process, and they expected the principals and teachers,
as employees of the Board, to comply with the policy. When the Board
felt that the schools were not implementing the community relations
policy as it wished, it instructed the Superintendent on several
occasions to make its views known to the schools, and finally passed
another more specific policy. In like manner the senior
administrators conveyed information to the principals, with the
expectation that they would secure the compliance of ihe teachers.
These Board and senior administrator actions suggest a belief in the
hierarchical structure of school district organization, and in a
common value system between policy makers and policy implementers. In
fact, senior administrators frequéntly refer to a cooperative
principal as a "district man®,

The senior administrators introduced both the community relations
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and the elementary school self-assessment policies by distributing
copies to the principals with a request that they consider the
implications for their school with the staff. In the case of the
former this was followed by a workshop attended by the principal and
one teacher from each school. The senior administrators had planned
to hold a workshop to explain the latter, before they decided to
postpone implementation indefinitely. The Board, too, has advocated
the use of workshops. When the principals were slow to establish
parent advisory councils, even after these had been mandated, the
Board suggestéd that a workshop be held to train them for the task.
These implementation strategies fit into the rational-empirical
classification, and suggest that the Board and the senior
administrators consider policy implementation to be essentially a
ratioﬁal and technical process, a matter of providing the implementers
with the appropriate information and with training in the required
skills.

The classical or technological model, then, can account for
certain aspects of the implementation of the community relations and
elementary school self-assessment policies in Lyttefield, including
the heavy investment in rationai-empirical implementation strategies
and the assumption of an hierarchical structure. It also predicts the
existence of an effective monitoring éystem, but this was not the case
in Lyttefield -- the Board had to rely on the self-reports of the

principals to assess progress in implementing the community relations
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policy. The model, however, does not deal with two issues that proved
important to policy implementation in Lyttefield. The first was
inability of the Board to secure compliance with the policy -- three
years after parent advisory councils had been made mandatory twenty
percent of the schools still did not have one. The second was the
lack of relationship between policy specificity and implementer
conceptual clarity -- few of the respondents understood how parent
advisory councils were supposed to work or what they were supposed to
accomplish. The other two perspectives are better able to account for

these findings.

Political Perspective

The objections raised by district employee groups to the
commuﬁity relations and elementary school self-assessment policies,
their relationship with the Board and the senior administrators, and
their desire to be involved in the polic‘y making process are best
accounted for by the political perspective.

A1l actors in the district resented what they considered to be an
intrusion into their domain, and they accused the "intruders" of being
politically rather than educationally motivated. For example, the
School Board felt that the Ministry directive requiring an elementary
school self-assessment policy was an infr*ingement on local autonomy,
while the Teachers Association and many of the respondents looked upon

it as an attempt by the Government to "score points with the voters"
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and to remove some teachers. The principals and teachers were
reluctant to establish the mandated parent advisory councils because
(a) this policy dictated the kind of relationship the school was to
have with the community, and (b) it increased the likelihood of public
interference in matters of professional concern. They felt that the
Board created the policy as a vote-getting device rather than because
of its value to the educational enterprise.

These examples of implementer reactions to the policies
demonstrate that their cooperation cannot be assumed and that the
legal author-‘ity of the policy makers is not sufficient to ensure
compliance. Negotiation and bargaining become important activities in
the implementation pr-ocesé. For example, many respondents summarized
their concerns in the for