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Bvery educator~-~professional and lavw-ig interested in findlag ways
. ...te reform dnd improve American education. Many spend their entive _ 4
L .- careers in search of new and better learning systems. Unfortunately, !
: most of them, for a variety of good reasons usually work in relative
5 isolation from one another. Although many of the most useful studies
: and recommendations have come from these "lonesome scholavs," it is
probable that greater progress could be made if there were more op-
portunities for the sharing of ideas and approaches to bettarlng our
educuational system.,

SR

In this belief, the Federal Government has increasingly supported efforts
to bring experts together to study high priority national issues in
education. Groups like the NDEA National Institute on the Disadvantaged,
the Newman Committee on Higher Education, the President's Task Force on
Youth, and Task Force 72, were organized to studv significant issues

and problems in American education,

The most recent effort of this kind, and probably the most extensive and
representative to date, were the six National Field Task Forces on the

Improvement and Reform of American Education, created in 1972 by the
Office of nducation's National Center for the Improvement of Educational

Systems (now the Division of Educational Systems Develeopment). The Field
Task Forces brought together a national cross-sectior of pacesetters

from the major constituencies of American education--teachers, State ed-
ucation agencies, the community, school administration and supervision,
higher education, and the basic studies for a six-months analysis of the
key concepts of current training program policies and, more importantly,
to recommend more effective means for systematic educational improvement
and reform.

The Summer Institute paralleled the National Field Task Force efforts
but its charge was different from theirs in that Institute members were
asked to examine the major problems of educational reform without regard
to the interests of specific educatinnal constituencies. Therefore,

in selecting Institute participants an effort was made to bring together
scholars who had a proven track record in the study of educational
reform rather than to represent anv particular education group. Insti-
tute members were charged with making a broad study of the most critical
problems of change and improvement, especially in inner-city schools.

It is hoped that these final recommendations of the Institute seminar

will provide some considerable insight into the successes and failures
of some Federal education programs--and offer some constructive ideas

for significantly improving the qualitv of schooling in America.

John Lindia
Deputy Associate Commissioner
Mav 1974 for Career FEducation
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PREFACE

1

, buring the early part of the 1971-1972 academie year, the United
‘Btates Office of Bducation (USOE) planned to support a netwerk of
gducationnl renewal sites under the direction of the Bureau of Hdu-
catlonal Personnel Development (BEPD). The intent of the renswal
program received favorable support but the details of developing and
managing the program remained to be worked out. There were many un~
answered questions and it was essential to find answers to these
questions before educational renewal could begin., Questions about
the level of funding, seleccion of renewal sites, control and aamin-
fatration of the program w- ' raised along with questions about the
purpose of renewal sites, their evaluation, and their governance.

- Early efforts to define educational renewal were undertaken by

- the BEPD. Initial planning called for the establishment of State

f renewal sites that would supervise and.coordinate local renewal sites

- within their respective States. Local renewal sitsas were viewed as

3 clusters of approuximately 10 contiguous schools and a teacher center
with a director who would organize the schools and arrange for par-
ticipation from teachers, universities, and the community. The basic
purpose of the renewal program was to improve the performance of the
schools in areas where achievement of pupils was especially low and
where school problems were most severe.

It was apparent at the outset that the renewal program was com-
plex and required thorough analysis before it could be carried out.
Inquiries were made by Congressmen to determine the nature of the
renewal program and its implications Under the leadership of the
Commissioner, USOE personnel discussed the use of discretionary funds
for the renewal program. Chief State school officers and BEPD offi=~
cials assessed the relationships between the State's responsibility
for schools, the Federal role in giving school support, aad the ways
to blend both without denying either the responsibilities they were
earh attempting to assume.

Sc1ool improvement through the training of personnel had been
proceeding in other BEPD programs for several years. These other
programs included -the Elementarv Models Program, Training Complexes,
Protocol Materials Development, Training Materials Development, and,
the national movement to install Competency Based Teacher Education
programs. The renewal program planned to capitalize on the work in
these programs beyond the relationships that had begun. These five
programs werce being coordinated by the Leadership Training Institute
on Teacher Preparation (LTI) at the University of South Florida when
the plans for the renewal program were initiated. The LTT formed a
studv group in the fall of 1971 and invited participation by repre-
sentatives trom the Chief State School Officers, the National Edu-
cation Association, the American Federation of Teachers, the American
Association of Colleges for Teacher Education, an administrator from

-~
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& large city school svystom, an educational resesveher, and selectod B
LTT memboers including one porson from a State department of asducation -
apd a dean of sdvecation from a large urban university. The purpese w2
of the study group was to hold discussions and make vecommendations
to the BEPD In vespect to its plans for statting an educationdl re=
newval program, "

Thus, in the fall of 1971 educational renewal was developing as
an idea, repreosentatives from Congrecs and UBOE personnel discussed
the characteristices of the program, programs funded by the BEPD were ,
regarded as parts in the renewal program, and discussions of educa=
tional reonewal were taking place within a study committec established
by the LTI,

The LTI study committee prepared papers on the governance of
srhools, relationships among educational personnel in local schools,
universities, and the State Department, and the issues surrounding
teacher centers and educational renewal sites. These papers wvere
early steps toward addressing some of the issues about educational
renewal. Despite the progress of the study group the analysis of
the renewal program needed more thorough study than the group couvld
provide by meeting occasionally over geveral months., The LTI direc-
tors proposed to the BEPD that a special institute be established
and be provided sufficient time to inalvze the issues in the program
and recommend pollcy for educational renewal. The BEPD agreed that
such a group should be couvened and approved its formulation, The
LT directors were authorized to proceed in the establishment of the
institute with plans to meet during the summer of 1972 for approxi=~
mately two months. This group became known as the Summer Institute.

As the personnel tor the Summer Institute were being selected,
discussions between the U.S. Commissioner of Education and the Cou-
press centered on the question of Congressional intent in the use of
discretionary funds for the renewal program. After considerable dis-
cussion it was determined that the application of some of the dis-
cretionary funds for the renewal program would violate Congressional
intent and that such "comingling' of funds should not be permitted.
As a consequence the renewal program was discontinued but it became
even more necessary for the BEPD to receive recommendations to co-
ordinate programs that were in effect ir BEPD. Plans for the Summer
Institute proceeded but were shifted to a broader concern involving
school reform rather than the more specific assignment to exanine
plans for the establishment of the renewal program.

A list of potential members of the Summer Institute was pre-
pared through a joint eftfort with the LTI Directors and the program
directors in the BEPD. The list was submitted to individuals and
leaders of such organizations as the AACTE, NEA, and AVT. FEach
person Lo whom the list was sent was asked to list others whom he
would recommend and te identifyv programs and research that might
provide usetul information and expericence for the study group.

-




CAfper submitting this List and receiving responses the LTI Directors
fedueed the 1ist to the final selection amd lavited thelr particis
etk Lot

Pinnl gelection included ten persons whe repressnted ong oY more
eritical arcas of the profession to assure a balanced pevspective on
the issues under consideration, Included among the group were two
clagaroonm teachers, one local school administrator, two educational
regearchers who each held a strong background in educational peycho-
fogy, one staff membor from a center for urban education, one uni-
versity professor in teacher education, two university professors in
the Pields of political science and history, and one staff member
from a State department of education., The LTI Directors chaired the
Bummer Institute and both were university professors whose specialie
tivs Included teacher preparation.

The Summer Institute began on June 19, 1972, and ended on
August 18, 1972, DBefore the group assembled for the summer, two
meetings were held during the spring of 1972 to explain the mission
of the Summer Institute and enable personnel from the USOL to meet
and discuds the rationale and expectations of the project. During
the nine weeks of the Institute program the work was carried out by
holding discussions, making individual writing assignments, estabe-
lishing deadlines for completion of assignments, circulation of
written work to the members of the Institute for critique, editing,
and rvewriting of all assignments on the basis of the reactions each
writer received. Meetings were also held during the summer with
personnel from the BEPD and with representatives from classroom
teachers, higher education, the community, basic fields of study
and various levels of school administration. As a consequence the
documents were influenced by the entire group but represent tne views
of each individual writer. At the end of the summer cach participant
had completed his assignment and a series of documents on school re-
form had been produced.

Following the summer's activity additional time was spent by
the LTI Directors with one member un the Summer Institute to assess
the totality of the work and identify weaknesses or shortcomings in
the papers. Two additional topics were {dentified for the production
of additional material--the history of educational reform and the
training of school administrators. The first paper wias commissioned
and a meeting was held to plan it. The second topic was developed
through a joint effort bv a task forve of school administrators and
participation of the chairman of the task force in an LTI study group
on school administration.

All papers were completed bv the end of 1972, The LTI Directors
analyzed the entire work, sought revisions frow the original authors
and made arrangements to present the final documents to the BEPD.
Revision beyan in carly 1973 and by the summer of 1973 the documents
were ready to be presented.  The Summer Institute members and LTI
Directors met with personnel from the BEPD and presented their report

~yii-
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Cin Auguat., Two reoports were presented, ineluding the work of the -

Cvmerged Tras the work of the Bummer Tastitule. After the pledens

I e e e e e i it L e e i e el e et

Summer inatitute amd o document weitfen by the LYY Difovetors that

cation and discussions cach wember of the Summer Instlitube was ashed .
o make final rovisions in his wvork, The report that is provided in '
this volume includes the documents from the Summer Institute that
have undergone revision and the additional papers that were written
on the history of achool reforwm, and scheel administration,

£ -
Rt Ny SN Y

Each paper is complote In itself. It sots forth an analysis of
its subject In terms of the literature and the reflections of the
author. 1Tt neither grows out of the preceding vssay nor leads {nto
the one following. In sheoy, the papers taken as a whole do not con-
gtitute a svatoematic, coherent treatment of school reform,  The pure
puge of these essays 1s not to set forth a plan for school refom
but rather to treat selected aspects of the school svstom tn depth
in the belief that this would be more valuable in planning for school
fuprovement  han a desiyn for reform worked out under the serious
time restraints imposed upon the Summer Tastitute,

The work of the Summer Institute could not have been completoed
without the enerpetic response of the participants.  Their willing-
ness to work hard, their attention to detaily, and the honesty and
candor with which they reacted to one another were carried out cone

‘seientiously and professionallyve  The members of the lastitute were

under pressurctto think clearly, and prepare documents that were
responsive to the major probloms in the preparation of school poer-
sonnel.  They responded well to this demand.

The support and assistance of Dr. William L. Smith, Associate
Commissioner, and Dr. Allen Schmeider, program director, BEPD, were
essential to the success of the Institute.

Thev were able to keep Institute starf informed on national
developments to help the participants respond to the realities of
the Nation's potential to support school reform,

The cooperation and assistance of manv people contributed to
the success of the Institute.  Task Foree chairporsons representing
special educational interests met with Institute stafty LU mosbers
received reports from the Institute, ovaluated the ideas, and helped
to shiape the dircction of this work., Consultants willingly offered
thelr assistance to individual Institute members.  The LTE staft
handled the many details of this project with a mininum of diffi-
cultyv and thev, too, deserve speeial recosnitions  We appreciate
the hich level of offort sustained by the participants and we wish
to thanx all those who helped to develop this document,

Jo Othanel Swith
Dircetor of the Leadership raining Institute
on Teacher Preparation

Donrald . Orfosky
Associate Director
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Chapter )
HIsTORICAL BPEHESPEOTIVES ON BDUGCATIONAL REFORN
by

David B, Tyaek
stanford tnlversity

We bive today in a time of defliated hoposy  Is effective refornm
of schooling possible?  Degplie the money and thought that have gone
into new curriculum projects and now teaching arrangoments, many
thoughtful observers claim that fow real changes have taken place
buhind ¢lassroom doors. Althoush farge sumg have beon fumneled into
"eompensatory education,” many studies indleate that such programs
have fiiled to alter the achivvenent levels of the children for
whom they wore destioned, At the same time o number of critics have
attacked the assumptions on which programs for the "disadvantaged"
have been baseds  The kaleidoscope of changing preseriptions for the
vducation of minori{ty proups-=integration, compensation, and selfe
deternination among otherse=itselt oxpresses a crisis of authority
tn the Yamliiav ideology and practice of the common school,

in such a perfod it ig natural to look to the past and to ask
whether the touted reforms of carlier times really took place, indeoed
made o differcnces  One rapidly digcovery that historians of oducation
Jisagree anong themselves in thelr answers to such questions. In the
traditional intorpretation the history of American education told of
criumphant battles for public taxation for free schools, for standard=
fzation of superviglon and curriculum, for professional training of
teachers, tor upward extension of the svstem to include the public
secondary and higher cducation, and tor differentiation of schooling
to meet the needs of a vastiy cxpanded student population and an
altered social and cconomic order.s 1t was o tale of reform and pro=-
gross, marred here and there by Mpolities™ or blocked temporarily by
backward=looking teachers and Lavmen, Tt was an tnsider's view, seen
rror the top of the cducational svstem downe  From that perspeciive
the narrative wias Dairly accurates Most would agrece that In compars
fson with 1350 or 1900, teachers todav are better trained, school
buifldinas wore commodious, clagses smallery, methods of teaching
more varied, and students retafoned in school far longer,

Roecent ]y, however, a nusbhoer of revisfonist historians have
questioned whether there have been sianiticant changes in Lhe ways
schools have functioneas during the last bundred vears.s  They have
also clafmed that schools never performed the epalitarian and deno=
cratic purposes which thoir rhetorvic proclafmeds  For example, Michaoel
Ratz haw civen his new book on Class, Burcaueracy and Sclwols the sube
tithe "The Tlusion of Educational Chanpe in America.”  (Emphasis
addeday Colin Groerts 1972 historical appraisal of public vducation
P ocalled The Great School Leconds it attacks the beliet that the
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sehuels have successfully educated the masses In the past and ite
gorollary that the presont fallures of schooling to cope with poverty
are somehow new. Revisionists like Katz and Greer have done a servicvoe
in calling attentlon to persisting lssues of class, race, and power
Cand in dissipaving the fog of wishful thinking that often enshrouded
varlier accounts of sducational history.

In attempting to understand earlier instances of oducational
change, howvever, we believe that neither the traditional nor the
pevisionist interpretations are adequate guldes. Henry David Thoreau
phee sardonically described a reformer who had written "a book called
A Rill Tor a Blow, ' and who "behaved as {f thore were no alternatives
between these, . » " That seums to describe many hooks about schools.
We submit that educational change has been neither illusory nor parvt
of a triumphant evolution} the motives for reform of schools have
been mixed and the consequences often unintended. But in our view
gignificant changes have taken place.

Because the same social vreallty appears quite different to
diverse groups and individuals, any historical interpretation neces=-
sarily oversimplifies the blurred surface and hidden dynamics of
everyday life. Despite these difficulties, wve beliceve that it is
important to try to understand the past, for &he wav Americans think
about history profoundly shapes choices tolday,

Accordingly, we will discuss three.critical perifods of change in
Amer fean educationd

(1) the common school crusade of the mid-l19th century, when
reformers constructed the basic ideology of public education
and tried to create "the one best system" to embody thosc
principles.

(2)  the cturn of the 20th centurve==roughly 1890 to 1920--
wvhen reformers sought to centralize control of schools and
to give greater power to professionals to differentiate the
structure and methods of schooling.

(3) responses during the last generation--roughly since the
Brown decision of 195 ==to the problem of providing genuino
equallity of opportunity to dispossessed groups, notably the
poor and the people of color, and the resulting crisis of
authority in public education.

One might casily designate other periods of educational reform, but
we believe that these throeoe are particularly significant with regard
to the issucs addressed in this book. Each of the periods coincided
with large=scale changes in the character of American social and
economic life; in different wavs reformers In each case tried to
adapt schooling to these larger shifts in the socictvy in cach casc




hoth succosses and failures created new problems for future reformers
tu vope W fth,

Phe Common School Grusade

Mont historians agree that the common school revival at the mid=-
tath contury constitutes the major turning point in the history of
public schooling in this country, It is important to note, however,
that this movement was hardly the beginning of concern for the edu-
cat fon of the publicy rather, what the crusade achieved was to per-
stade Amerfcan citizens that they should chamnel their generalized
estecn tor wducation into a particular institution with a particular
tdeologvy  the common school, an agency that was to be public in
control and support, free, mixning all social groups under one roof
and oftering education of such quality that no one would desire
private schooling.  Because the common school was designed for all
children, the leaders believed that it should be nonsectarian in its
moral instruction and nonpartisan in its political teaching. In order
to promote such republican virtue the reformers bhelieved that they
st create svatem where they saw chaotic diversity. To unify the
peopley public education itself must be unified and efficient. Henue,
most retormers wished to standardize curriculum, to classify students
into yrades, to train teachers in approved methods, and to improve
recubatfon and supervision of schools. The common school reform,
thon, hid two phasest (1) persuading the public of the validity of
the common school fdeologvs and (2) creating pedagogical order within
the publice school systom,

wWell betore the common school crusade Americans had displayed
vreat enthusiasm for education. Most State constitutions hefore
IE00 sroclaimed the value of diffusing learning broadly among the
peopteoo Like Alexis de Tocqueville, many foreign visitors commented
o citizens' zeal for schooling. It has been estimated that in 1830,
B8 pereent of children from 5 to 19 were enrolled in some school and
that about 90 percent of white adults were literate in 1840, placing
the nited States in the forefront of education at that time together
witt Scotland and Germanv.,

"atil o the success of the ¢ommon school crusade in the vears
Coriowing 1840, however, the common attitude of the public toward
cohooting rather resembled the prevalent 20th-century American atti-
tade toward organized religion, namely, that it was beneficial both
tor the individual and for society if a person attended the school
of his choice.s  In the evarly 19th century there were few sharp lines
between "public'” and "private” education. States liberally subsidized
"private” academies or colleges since they were assumed to be in the
public interest, and towns and cities supported charity schools con-
trolled by churches and self-perpetuating boards of trustees. In
"public" schools parents often paid tuition (called "rate-hills').



$chools commonly reflected the pluralism of the society and per-
petuated differences of religion, ethnicity, social class, or
occeupational purpose.

In 1832, Abraham Lincoln expressed a characteristic American
attitude toward schools when he declared himself a candidate for
the State assembly: "Upon the subject of education, not presuming
to dictate any plan or system respecting it, I can only say that I
view it as the most important subject which we as a prople can be
engaged in + + » I . . . should be gratified to have it in my power
to contribute something to the advancement of any measure which might
have a tendency to accelerate the happy period when educational op=-
portunity should become more general."

Lincoln represented a common view: he was committed in prin-
ciple to education, but nonchalant about means. In the next few
decades the evangelists for public education would attempt to per-
suade Americans that a general faith in education was not enough,
for the health of the republic depended upon common schools. From
the clash of new social conditions and old articles of faith, in-
terpreted by eloquent and determined relormers, came the American
public school. So clear were the outlines of this institution after
the Civil War that an English educator could talk confidently about
"the free school system of the United Statcs.”

Who were the common school reformers, what were their major
concerns, and how did they operate? Here it is useful to distinguish
the campaign for public education in the urbanized East from the
creation of common schools in the sparsely settled regions of the
Western States. .

In the eastern cities the men who led the common school revival
were mostly members of professional and business groups, joined by
leading schoolmen. They saw public education as the key answer to
troubling new problems created by urbanization, industrialization,
immigration, and the democratization of the suffrage. Poverty, crime,
intemperance, violence, and human suffering were increasingly visible
in the manufacturing centers and crowded and heterogencous commercial
cities. Such conditions contradicted articles of faith cherished by
the reformers: the perfectibility of man, the need for orderly self-
government, the dectrine of equality of opportunity through self-help,
the responsibility of men for the welfare of others in their community.
Basically conservative, these reformers believed that the common school
of fered the most humane form of social control and the safest form of
social renewal.

In frontier settlements, on the other hand, a large proportion
of the common school eviangelists were ministers--often joined by
other professional leaders--who were bothered by the disintegration
of standards of behavior and learning on the individualistic frontier
and sought to recreate the kinds of integrative institutions and
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patterns of cducation they had known in the East., They wished to
create cormunities around the core institutions of school and church,
In both scttings the crusaders for public education agreed that social
stability and individual welfare alike required a uniform public
school that could assure common standards of literacy, morality, and
republican citizenship in the rising generation. The old hodgepodge
of schouls could not accomplish that; only an efficient common school
would suffice,

To reformers like Horaece Mann in Massachusetts, industrialization
brought both curse and promise. Machines created enormous wealth and
pussibilities of communication and interdependence undreamed of in
parlier times, but at the same time they destroyed links between home
and work, between ownership and employment, between traditional norms
and modern patterns of human behavior. Articulate spokesmen of
"workingmen's" groups--mostly artisins and others in the upper reaches
of the labor force--feared downward mobility as industrialization
invaded their crafts and as a new class of dependent factory oper-
atives emerged; they especially deplored the employment of thousands
of unschooled children in the mills and called for public education
to prevent "the sacrifice of the . . . rising generation of our
country, to the cupidity and avarice of their employers.' Both
"workingmen" and employers mostly agreed, however, that frce and
universal schooling could foster equality of opportunity amld the
threats posed by the factory system.

As universal white mile suffrage became increasingly the rule
in castern cities, and as immigration from Ireland and Germany
swelled in the 1840's, the common school crusaders argued that the
forcign masses must be Americanized and the common man taught how
to exercise citizenship intelligentlyv., The Whig Governor of Massa-
chusetts pointed out that when every man might vote, or be elected
to office, or carry a gun in the militia, or serve on a jury, every
man must be properly educated. Religious and ethnic riots and politi-
cal disorder especially alarmed refurmers who still regarded the
American republic as an experiment in self-government--fears rein-
forced, for example, when militia called out to quell -i~*s fraternized
instead with the rebels.,

worrv about social disintegration also bothered common school
crusaders in the new settlements in the West, but there the task was
Lo creiate rather than to reinvigorate and redirect educational insti-
rutions. The sreatest increase in pupils in schools took place in
these States in the Midwest ard Far West. Many of the founders of
public school svstems in the wWest weroe ministers sent by migsionary
burcvaucracies or denominations to Protestantize and civilize the
Huck Fimns who had 1it out for the territories. They founded journals
and teachers' associations to promote schools, served as countv and
State superintendents of instruction, provided teachers throush
orsanizations like the Board of National Popular Education, aund often
were the onlv persons with the time or sense of mission to trv to
establish public schools,
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The leading school reformers agreed that supervision, cvoordination,
and c¢lear channels of communication and authorlty were essential,

"Organization becomes necessary in the crowded scne - of congested
districts,"” said the superintendent of schools in - ster, Masg-
achusetts, "just as hard pavements cover the city s. Lse o o o

Most urban vducators belleved that in an increasingly burcaucratic
societv the schools needed to provide an urban discipline, a bridac
from the private world of the family to the large organizations in
which more and more Americans spent their davs., In 1871 the 5t. Louis
superintendent succinctly stated the premises behind the drive to
standardize the common school: "The first requisite of the school is
Order: ecach pupil must be taught first and foremost to conform his
behavior to a general standard." 1In industrial socicty, he added,
"conformity to the time of the train, to the starting of work in the
manufactory' and to the other characteristic activities of the city
required precision, regularity, and obedience. The corollary was
that the school must itself be a model of burcaucratic order: "The
pupil must have his lessons ready at the appointed time, must rise at
the tap of the bell, move to the line, return; in shori, go throush
all the evolutions with equal precision,”

In order to provide this sort of training, schoolmen sousht to
build unificd systems. They divided cities into attendance districts,
subdivided ungraded schools into distinct classes or "grades" in which
children were segregated according to their academic progress and age,
provided standardized classrooms and equipment, trained and certificd
teachers for specific tasks within these graded schools, designed a
sequent ial curriculum or program of studies, devised examinations to
test what children learned, and developed supervision by principals
and a supetintendent. After pioneering such uniform structures ot
education in cities, thev sought also to extend them to the country-
gide through setting State standards and throuph consolidation of
one-room schools.

The two phases of the common school movement-~persuading the
public tu accept the common school idea and standardizing the oper=
ation of the institution--were coaplenentary but somewhat Jdifierent
ag modes of reform. Earlv crasaders Tike Mann were also interested
in curriculum, grading of schools, and better preparation for teach-
ers: the school manacers who succeeded them s leaders—-noen Tike John
Philbrick, superintendent in Boston=-still had to deal with the public.
But the bureaucrats tended to sce their task not so much as evangelical
persuasion as it was the "perfecting ob the svatem itselt." B the
1880's Philbrick saw the compleat schoolman as one who "alwavs has
some project in hand: the establisheont or oo training school for
teachers, an evening school, or an (acastcial schooly the adoption

of a better method of cxaminin: sd crtiticating teachers o o o b
improvement in the plan of constrocting schoolhousesy the devisins
of a more rational pro-re Lado more rotional system ot school
examinations.” it . iteates oleowhere, Philbricx belicoved in

perfecting the machinere o cducation, convineed that "oiviltication
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is rapidly tending to uniformity and unity. . . . The best is the
best everywhere." In meotings of professional associationss in
school reports and journals, the refor er=-bureaucrats shared ideas
through growing channels of professional communication, secure in
the ideology of the common school and perceiving their task as
institution-building. With remarkable speed, and without the
sanctions of a central ministry of education, they managed to create
pattern, of schooling that were substantlially eimilar in design in
Denver and Birmingham, in Kansas City and Chicago.

At the end of the 19th century the U.S, Commissioner of Edu=-
cation looked back with pride on the consolidation and expansion of
the common school. By then about 70 percent of persons aged 5 to
18 years were enrolled in some sort of schonly 15 million were inp
public schoolsy and of 100 students in all kinds of educational
institutions 95 were in elementary schools, 4 in secondary, and 1
in a postsecondary school. A typical young American of 1898 could
expect to receive 5 years of schooling. 1In settled communities that
child would normally attend a class or "grade" segregated according
to age and advancement in a standardized curriculum which included
the three R's and a smattering of other subjects like geography,
history, and natural science. The basic functions of schooling were
relatively clear~cut: to equip students with academic skills and to
give them a tvpe of political and moral socialization--a common set
of values and habits~-that would enable them to participate in an
increasingly urban and industrial societv. Most schoolmen did not,
however, see schools as a means of channeling children into niches
in the econonmy, for thev believed that a modest education coupled
with self~help and good character would assure individual success.
Few occupations required elaborate educational credentials in the
19¢th century. Hence the scarch for the "one best system" was an
attempt to give each child a common education in the common school,
thereby to provide him with an equal starting point in the later race
for revards., On such schoolinyg, thought the reformers, depended the
stabilityv of the republic.

The new forms of school organization, however, came under sharp
attacx even though few Americans questioned the basic common school
ideologv. Critics of burvancracy ridiculed the standardization of
schools and claimed that educators were simply creating an elaborate
establishment to serve their own interests. Advocates of a more
child-c=ntered pedagosy aryued that classrooms were too mechanical,
the curriculum too tigid and bookish. Critics argued that the schools
were not effectively reaching the children of the city slums and the
rural poor. But the most severe challenge to the superintendents
came from the patterns of lay control of public education, decen-
tralized svstems which often persisted from the times when cities
had been villages. In many urkan syvstems laymen refused to delegate
decisionmaking to the professionals. Central school boards often
revadined Large and unwieldy; thev transacted administrative business
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in subcommittees; committeemen gsometimes regarded the schools as a
gource of graft and patronage; and many of the most important decisions
were made in decentralized ward boards.

In their attempts Lo construct the "one best system,” then,
schoolmen frequently encountered frustration: they could supervise
teachers but not hire them; design a course of study but not select
textbooks; and thev confronted a barrage of political influences
they considered extraneous to education, like ethnicity, religion,
and party loyalty, all of which were important in the politics of
schooling. To Philbrick "excessive decentralization of administration
has been one of the chief obstacles to improvement in every department
of our free school system." The next wave of reform in education would
seck to '"take the schools out of politics,”" and thereby to alleviate
the frustrations of those who tried to institutionalize the ideology
of the common school.

Centralization of Control in City Schools

As we have seen, through persuasion the common school crusaders
of the mid=19th century built an ideological consensus on the functions
of public schooling. In turn, the generation of public schoolmen who
followed Horace Mann sought to create '"the one best system" which
would embody those ideals. By the end of the 19th century, however,
a4 number of reformers believed that a major shift in the politics of
schools==-in the whole decisionmaking process~-was essential since the
older decentralized form of school board politics no longer matched
the needs of a complex, industrialized urban society of large
organizations.

During the years from 1890 to 1920 these centralist reformers
talked about accountabilitv, about cutting red tape, about organizing
‘coalitions to push educational reform, and about the need to face
the realities of class and power in American society. They formed
a network of professional and business elites, including university
people and the new professionally trained school administrators,
They planned a basic shift in the control of urban education which
would vest political power in a small group of "successful" men on
central school boards and eliminate overlapping jurisdictions
between central and ward boards by abolishing the local committees.
Thev wished to emulate the process of decisionmaking used in the
board of directors of modern business corporations rather than the
common practice of delegating administrative decisions to lay sub-
comnittecs of the large central school boards., They planned to turn
over almost total administrative power to an expert superintendent
and his staff so that they could reshape the schools to fit new
social and economic conditions.

In sum, thev wished to "take the schools out of politics' and
to create autonomy for the professional expert. One of the kev leaders
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ol the movement put it th.s wave It was as foolish to speak of "the
demorratization of the treatment of appendicitis" as to speak of "the
democrat foadtion of schwols. o o o The fundamental confusion is this:
Democracy s o priaciple of povernmenty the schools belong to the
cministrationy and o democracy §s as much entitled as a monarchy

te have its bosiness well donel'

ihis retorn movenent and program closely resemble Samuel P,
Hav's interpretation ot peneral municipal "progressive'" reform at
turs o the 2ith centurv,  Studies of school centralization in

fos Hike Low Yordk, Phitadelphiog St. Louis, and San Francisco
fndicato that the chict support for reform "did not come from the
Lower or midiic classes, but from the upper class.," Like reforms
fn public health, welfare services, police, and citv govermment,
urban edacat fooal refors followed a familiar pattern of muckrakers'
cipusure of corruption, suffering or inefficiencyv; the formation of
alliances of Jeawdine citizens and professionial experts who proposed
structural chames (Hike small, "nonpart isan' boards of education);
and @ subsequent campaisn tor a "nonpolitical” and rational reorgani-
zation of public services Public rhetori~ might portray a contest
betweent "the neople” versus "the politicians,” but as Hay says, the
reforners wished "not only to replace bad men with good; they pro-~
posed to change the occupational and class origine of decision-
makers.”  They wanted power to their people.

School centralizers followed: basicallv similar sirategies in
different cities across the United States. Both university and
business leaders amony the reformers tended to be national rather
than local in their frame of reference and shared ideas of school
reform throush profegsional and business associations. Local school
refors groups like the public educational associations sprang up in
nunterous cities and invited speakers and planners to visit them;
Feaders Like Charles W. Eliot, President of Harvard, and the newly
viersing corps of experts in school administration traveled, criss~
crossed the Nation to serve as consultants.  The centralizers also
enfoved vasy access to the mass media and the magazines read by
opinion=raxers.  In the battle to destrov the ward system in New
Yory, tor example, the reformers controlled news and editorials in
most ol the major newspapers of that eity as well as an ingide track
te wdicational journais and periedicals such as Harper's Weekly, The
Out Feoiy and The Critic. Thoreby thev could define the problem of
city o hool dn oen o a o wny thit thelir remedies scemed self=evident
e sirron Lo retora apoeared gselfish or misyuided.  Grassroots
pelbitic s or dneation In the decentralized svstem thev could dismiss
da parossd b D or corrantion. Practicallv nnchecked power to set
ebcact fonal e b boa they condd cletine as the legitimate power of the

- . . I . — . 3 iR
protos o o s Pl Slocan oot the schools out of politics
coubd s vt el 0 into gt s transter of power Lo New protps,

Ceoetol anisioas o cnperts coalhb be used to o squelch opposition.
Sowide o vardore o dacatjonal e rrakera, odueators, and citizens
decepted el et i fons of the problems et aarced that the source
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ob evils tnourban education was corraption and fack o) expertise in
runnineg the schools,  Throuvh publicite and political campaians in
Stale lTedashitures or within tic city polity the retoroers moandaged
Lo chanse charters or lesislation which structured the vovernance

ot schools,

The centratizers were notably successtul io chan ine the social
composition, size, and mode o operation ot aehool boards in larec
cities,  Indeed, their success so framed the stractuare of arban edu-
cation that much ot the subsequent history ot thesce sehools has been
the untoldins of the orsanizationa! consequences of centraliration,

In 1893 in the 2% citics having populations ot 100,000 or nore, there
woers A3 central board memboers-=an averaew of 2305 per ety oin addi-
ticn, there were hundreds of ward board members in some ol the larsest
cities. By 1913, the number of central board memboers in those cities
had dropped to 264, orF an average o! 10,2, while the ward boards had
all but disappeared. By 1923, the numbers diminished so that the

med fan was seven members.s Another important structural chansc in the
vears froe LRYN to 1920 was o widespread shitt from election of central
schoo’ board members by ward to clection at large-—=a rodorrn which
tended to favor the professional and business olites, who normally
were concentrated in ocertain scotions of the city and who had cosw
access to the medin.,  Numerous stadies of school boards in the J0th
century have indicated that mesmbers have beon overwhelmingly cormposgd
of business and professional persons.

Sut the changes in the size, social conposition, and modo of
vivotion of urban school boards were onlv part of the vreters proyrear.,
Equally important was the change in procedures o docisionmaking,
The villaoe heritase of the 19th centary o monde a4 virtue of Loy
participation in administrative decisions==tor csample, selection
and sepervision of teachers, choosing sites and plans of school-
houses, or adjudicating arsuments over curriculam,.  but i the 20th
century the operation of the corporate board ot directors with its
eapert mmnaver bocame incredasiogly the nors. Vhe crucial chanoas
were the reduction or climination of subcommittec:s o the head to-=
2ether with the delesation of the Doler of initiative and the aoenda
farzelv to the superintendent,

Centralization was the rotormers! responae, then, Lo some ves-
Pty problems ot covernanee in arban cdacatien d to oo cone st ion
ol the role vi oscheols 0 00 fases e ier v, Po o omainnher o frie,
corrupt political machine s hod used the wchoel oo somres o ot
and patronagses Wards competod with cachi ather tor plunos dag tine die-
tribution of tas Jdollars,  Scaadards Tor hovedire Leon biere o tet =
hoors wWoere of ten capriciodn s, md Pennre o ot ] 0w T e fre e 1 fors
or talented bat politicalls indopenlont toa hera s Shtwory e o0 care
munication and coordination wichin the ool Tpeegp oty n e e

Foeop up awith the caplosiye ot ol srosstin 15 Ui b de it et slio,

Tormost af the centralbivers ooonrraliced oo o o Ll W
it hreend ot ed fae P i bents N o ot o i e
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argued, for example, that ward control of education was "primitive,"
a relic of the davs when each neighborhood had its own watchmen and
volunteer firemen. "Mulberry Bend may not control its own police,

nor Murray Hill assess its
own health inspector." No,

own taxes, nor Hell's Kitchen sclect its
the day had come to "organize on a modern

and rational plan our great and costlyv system of public schools.”
Many of the men who reshaped the control of urban education had also

planned and controlled the
at the turn of the century.

consolidation of vast business enterprises
They believed that the same model of

expert, centralized administration could serve other organizations

equally well: universitiee

police, and city services.

The centralizers also

, schools, churches, welfare services,

believed that urban education should be-

come more differentiated than the old common school and should prepare
children for the diverse economic roles they would later play. It was

aaive, they believed, to pr

etend that America was a c¢lassless soclety

and unwise to provide the same schooling to each child regardless of
his probable destiny in life or his abilities., Hence the reformers at
the turn of the century normally supported such changes as vocational

education and guidance and

the provision of special classes, tracks,

and schools for different kinds of children, and they believed that
the design of these programs and the assignment of children to the
new tracks should be in the hands of professional educators.

To many schoolmen the

corporate model of school governance was

not only "modern and rational" but also the answer to some of their
biggest problems. Thev wished to gain high status for the supecrin-
tendent--and here he was compared with that prestigious figure, the
business executive., They were tired of "politics' which endangered

their tenure and sabotaged

thelr attempts to improve the syatem--and

-ttere was a school board that promised to be "above politics.'" They
wanted to make of school administration a science--and here was a
read-to-use bodv of literature on business efficiency to adapt to
sducation. The administrative progressives were quick to develop the
implications of the corporate model and to anticipate possible objec-
tions to it on democratic grounds. An NEA committee on citv systems
admitted that some might attack centralization as "unwiscly taking

avav rower from the people,

" but countered that centering power in

experts made the schools more responsive by making them more clearly

accountable.

One of the biggest differences between the behavior of the old
large boards and the new small ones, the reformers reported, was
that members no longer spoke to the galleries or worked for particular
neighborhoods. In 1905, after the Boston school committee was reduced

from 24 to 5, the superinte

ndent wrote that ""the work of the board is

conducted in a conversational tone; speeches made for political effect
that were common in the larger board are no longer delivered. The

deliberations of the board
of a board of directors."

are not essentially dif.erent from those
Another expert wrote that "if the board
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confines itself to its proper work, an hour a week will transact all
of the gchool business which the board should handle, There is no
more need for oratory in the conduct of a4 school system than there
would be in the conduct of a national bank," The $t. Louis superin-
tendent reported that after its school board gave him power over the
agenda, it often completed meetings in 20 minutes. Repeatedly the
advocates of the corporate model portraved conflicts of value, debate,
and presentation of the interests of special groups as "inefficient"
and unnecessary in a preper'. functioning system of school governance.

The political scientist Wallace Sayre has observed that an cedu-
cational systeme-like other large organizations-~'"works persisteatly
towards stabilizing its relationship to evach of the other elements
in its field of forces in wavs that will maximize its own autonomous
role." Such was the goal of the centralizers., Savre has described
the ideology, "the set of serviceable myths" which they propounded:

Education is a unique governmental functicn. . . .

Uducators are the onlv proper guardians of the
educational function; their autonomy in this
guardianship is essential to the public inter-
este v o

The communityv, when it confronts educational
questions, should be an unstructured audience

of citizens. These citizens should not be in-
fluenced in their responses to educational

quest ions by their structured associations in
organizations: not as members of interest ygroups
of anv kind (save perhaps in parents' groups) or
as members of a political party. « « o

The unstructured community will be wisest in its
responses to educational questions when it listens
to the educators, to the "experts'" in education, . . .

Education must be "taken out of politics" becausce
political parties and politicians are institutions
not to be trusted. o ¢ o

In urzing the centralized corporate model of school governance and
internal control by experts, the centralizers were, of course, simply
exchanging one form of "political' decisionmaking for another. They
were arguing for a relativelv closed form of polivics in which power
and initiative flowed from the top down and administrative law o
dircetives took the place of decision by elected officials.

These reforms in governance gave greater power to professional

leaders to differentiate the structure of urban svstems and to con=-
trol the course of educational change. We refer to these Internal
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refoems as "adwinisteative progressivism' since they were spearhvaded

by superintendents and university professers of educational adminis-

tration, The administrative progressives believed that they knew what ,
was wrony with the unified common school systems created in the 19th 5
ceonturyt  the curricalum and structure of the schools wore too :
"bookish," rigid and undiversified, ill=adapted to the great variety

of studenty flooding the upper prades of the elomentary schools and

the secondary scheols and poorly serving the noods of the economy for

apec balized manpower.  Those leaders arsued that the large numbers ef

pupils who were overaged for thelr classges or wvho dropped out of school

were svaptoms o malfunctions A modernized school system should Ymeet

the needs of the children," they held, and these needs and social dee

mands could be assessed sciontitfically and the system reshaped accord=

inglv. Inteliigence testing and asher forms of measurement provided a

convenient tecunology for clusalfving children: Likewise, they differ-

crtlated secondary evducacion o Junfor and senfor high schools, dew

velopud vecational, commercial, and other tracks, created professional

guidanee programs, rovanped the currviculum, and added now specialists

to the staft,

Statistics revealod the magnitude of the transformation and sug~
gested the character of the challenges schoolmen faced as edueation
became increasingly universal through the high school years, The
costy of cltv scheools in 1910 were twice as high as in 1900, while
during cach vear from 189Q to 1918 thore was a new high school built
on an average of one per dave  Attemdace in high schools inereased
during thuse two decades from 202,000 to 1,645,000, and continued to
soar for the next 30 years. The public secondary school moved from
iteg role as a marginal and tiny i{nstitution to the centor of the
stage of educational reform,

As city gyvstems grow in size and burcaucratic complexity, the
number of specialized administrative of ficers expanded dramatically.
From 1890 to 1920 the number of "supervisory officers jumped from 9
to 144 in Baltimore, 7 to 159 in Boston, 31 to 329 in Detroit, 38 to
159 in Cleveland, 235 to 1,310 in New York, and 66 to 268 in Phila-
delphia.  Schoolmen created spocial provreams for retarded, deaf,
wifttedy, blind, delinquent, anemic, and other sroups of children and
multiple tracks and schools for vocational and other speciallzed
training.

The rationale for the new provrams of the administrative pro=-
pressives came partly from educational sciencey tn particular psveho-
Lopical and cducational measurement and Tearaning theorv.e  Especially
arter the mass use of o sroup T,Q, tests in World War T, educators
seized on Intelltigence testing as a means of grouping students by
what they took to boe inherent intellectual ability; they also widoly
assumed that these tests would provide rattonal curricular and
vocational wuidanee.  New theories of Pearning stressed the impors
Lance o activity and motivation for students and Influenced changes
in curriculum and teaching methods,  0ld ideas of mental discipline
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and the transfor of training gave way to new principles of curricular
design which emphasized training children for the specific tusks they
would face in eveeyday 1o,

The doctrine of Ysocial efftciency” Justified differentiated
welwoling, The administrative progressives rejocted the notion that a
common grounding in the three R's would sufficiently prepare students
for lifue. A kev reformer wrote that educators should "give up the
exvead ingly democratic idea that all are equal, and that our seociety
is devold of classes.” Instead, the school should mesh with the
stratificatlon of the outside social system. What was wrong with the
old school was that it was tnefficlent and lacked "enough large pleces
of machinery, located In special shops or units of the manufacturing
plant, to enable it to meet modern manufacturing conditions." Edue-
cational gystems should be "factories in which the raw wmaterials
(children) are to be shaped and fashioned Into products to meet the
various demands of life. The spucificatlons for manufacturing come
from the demands of the twentieth century civilization."

In theory, the scivnce of psvchological measurement enabled
gchoolmen to vretain thelr faith in jndividual opportunity even
though the school sorted and trained students for different roles
in later life, for students took the tests as individuals. In prac-
tice, however, the tests diseriminated against children whose experi-
cnce as members of groups--for example, as South Italians or as rural
Appalachian whites-=did not provide appropriate extra~school learning
sampled on the examinations.

Most of the administrative progressives regarded the first three
decades of the 20th century as a success story. The structural changes
in school governance gave professionals greater autonomy; education
science offered new and powerful tools for classifying and instruct-
ing students; the educational establ.shment grew in cost, size, and
complexity. And schooling was coming to have far greater consequences
for graduates since employers increasingly imposed educational require-
ments and as cerodentials multiplied. Schoolmen came to be gatekeepers
to opportunity in a manner unprecedented in the past.

In time new reformers would criticize both the goals of the
centralizers who tried to "take the schools out of politics" and the
internal reforms wrought by the administrative progressives. Critics
would deery the massive school burcaucracies that grew up after cen-
tralization; they would say that children and parents were subjects,
not citizens, of systems closed to external influence; they would
argue that educational science was biased, not objective. Ironi=-
cally. the reform that began by promising accountability would it=-
self be ceriticized for failing toe be accountable. Activists would
cull for the reform of a reform.
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A Crisis of Authoritv

Buring the last generation Americans have witnessed a crisis of
duthority in both the ldeology and the performance of public education,
Future historfans may regard the last 20 years as one of those great
turning points in educational history comparable to the common school
crusade of the mid=19th century or the campaign for centralization and
woctal efficiency at the turn of this century., Recent complex changes
have called into question some of the legacies of earlier reforms:
that education was the most potent means of creating equality; that
scheols should be "kept out of politics"; that the professionals
could discover "the one best system" through specialized knowledge;
and that public schools could create one society from many people==
£ pluribus unum. Instead, articulate spokesmen have claimed that
schools have not--and perhaps cannot--produce meaningful equality,

They have said that Americar trust in education as a means of reform
has provided an excuse for not pursuing real social or economic change.
People who have felt excluded from decisionmaking have protested that
the goal of "keeping the schools out of politics" has obscured vested
interests. Because experts have often failed to improve educational
performance among dispossessed groups, manv critics have attacked "the
one best system' and have argued that both the schools and the knowl-
edge base on which they rested are permeated with racism and class
blas. And lastly, many groups are resisting the notion that the schools
should assimilate diverse groups and are advocating cultural pluralism
or svlf-determination in place of Anglo~conformity.

The last two tumultuous decades have been a time when the pendu~-
lum has swung rapidly from hope and high expectations to deep disap=-
pointment, anger, and a scarch for alternatives.

The Brown desegreogation decision of 1954 provides a convenient
point of departure. 1In Brown the U.$. Supreme Court affirmed belief
in the central "importance of education in our democratic society" as
"the very foundation of good citizenship." 1Indeed, it was because the
scheol was so crucial that segregation on the basis of race denied
black children "the equal protection of the laws puaranteed by the
Fourteenth Amendment.”"  "Today," said the Court, schooling "is a
principal instrument in awakening the child to cultural virlues, in
preparing him for later prcfessional training, and in helping him to
ad Just normally to his environment., In these days, it is doubtful
that any child may reasonably be expected to succeed in Life {f he is
denfed the opportunity of an education." Seuregation, of course,
denfed the professed fdeologv of the common school, which in theory
sousht to mix all kinds of children under the unifying roof of the
public school. Hence the Supreme Court was not so much stating a new
principle as correcting an old abuse,

The slow, painful, and still incomplete drive to enforce the now

law of the land in the Nation's schools made education a staging ground
in the quest for ractal justice. PFor years black parents had told their
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children to get an education, for that was one thing white society
could not take away. After Brown, supposedly with the rule of law on
their side, blacks sought to enroll their children in all-white schools,
only to find that troops had to be called out to protect little girls
from white mobs. "It was incredible to a Negro woman who had been a
gervant in a white house for twenty years," wrote Louis Lomax, "that
her employers would cringe and hide while white trash threw bricks at
her grandson on his way to school." Daisy Bates told black parents

in Little Rock that the students should stick it out. "We've got to
decide if [desegregation] 1s to be this generation or never."

In northern cities the legal situation was more cloudy, for there
the segregation in the schools resulted mostly from residential pat-
terns rather than from legal policy--de facto rather than de jure--
although to the child in an all-black school the lawyers' technical-
ities probably made little difference. Ghetto residents, the poor,
people of color, generally knew first-hand what scholarly studies
revealed in cities like Detroit and Chicago: their schools were
shortchanged, as run-down buildings, uncertified teachers, crowded
classrooms, and inadequate equipment and books attested. The black
demand for desegregation in northern cities was at base a quest for
quality and equality in schooling; only if there were white children
as hostages in classrooms could the white power structure be trusted
to educate black children effectively.

But the search for better education through integration proved
disappointing. 1In northern cities school boards and school lcaders
often rejected or sabotaged black demands for mixed schools, even
where integration was feasible; in school systems like those of Wash-
ington, D.C., Chicago, or Newark thz large proportion of black children
or the vastness of the ghettos made mixing of populations difficult if
not impossible within district boundaries. The percentage of black
children attending segregated schools in the North increased markedly
during the dozen years following Brown.

Alongside, and often in place of, efforts to desegregate the
schools came a movement for "compensatory education.'" Pioneered by
grants from foundations in the late 1950's and early 1960's, and
fueled by large Federal sums under Title I of ESEA, compensatory edu-

_cation was designed to improve the academic achievement of children
who did not perform well in school, especially the poor and people of
color. Just as the Brown decision and-desegregation were attempts to
institutionalize the professed ideology of a democratic common school,
so0 the compensatory education movement was an effort to make the one
system work for "the culturally deprived."

By and large, psychologists and educators agreed that the reason
poor children often failed in school was that they lacked certain ex-
periences in the home and community that enabled others to succeed--
in short, that they had a "cultural deficit." 1In 1964 an assistant
superintendent in Boston explained what such deprivation meant:
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Many of these children have low aspirational
levels. « + . By virtue of their limited back-
ground (they) fail to meet the expected outcomes
as defined in the Curriculum Guides. . . . It is
our hope to raise the achievement of these pupils
closer to their potentials which have for too
long been submerged by parental lack of values.

The chairman of the Boston School Board put the matter more succinct~
ly: "We do not have inferior schools; we have been getting an inferior
type of student." The problem lay in the child, not in the educational
or social system.

Much of the effort of the early researchers and practitioners in
compensatory education was well-intentioned, some of it successful.
What most professionals took for granted was the normal science of edu-
cation (which was based largely on the psychological assessment of
individuals) and the one best system (which was the existing structure
and basic curriculum of the urban school). The white researcher might
never know that the same child who mumbled monosyllables in the class~
room could also play imaginatively with words when rapping with friends
on the street corner. The high school teacher saw a child who struggled
with mathematics in the high school; she did not know that he might be
the statistician for the numbers racket on his block. The mismatch in
the culture of the school and the culture of the community, apparent
to the ethnologist, might show itself only as "deprivation'" in the
classroom. But Kenneth Clark saw the cultural deficit model as a cruel
alibi, a new version of an old myth:

Just as those who proposed earlier racial inferiority
theories were invariably members of the dominant racial
groups who represented themselves to be superior, those
who at present propose the cultural deprivation theory
are in fact members of the privileged group who inevi-
tably associat: their privileged status with their own
innate intellect and its related educa+ional success.

. For the most part, the effort and funds poured into compensatory
education did not result in the goal of increased academic achievement
(although later, more sophisticated efforts as in some Head Start pro-
grams and in the Upward Bound program did show gains). As ghetto
parents learned about the low achievement scores and continued fail-
ures of their children, they increasingly lost faith in the expertise
of the professionals. What they had feared was simply a personal mis-
fortune~~that their child could not read-~-was revealed to be a public
problem of epidemic proportions. A joke made the rounds among blacks
in New York: '"What do you think of education in Harlem?" asked one
parent. "I think it would be a good idea,'" replied the other. Those
of a more bitter cast of mind began to talk of deliberate educational
genocide.
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By the mid-1960's, there was a new mood among the dispossessed.
As lLangston Hughes said, when a dream is too long deferred, it may
explode. The hopes and expectations of the poor and people of color
had been raised by the civil rights movement and by the “war on pove
erty." The Brown decision had promised that the common school might
finally include all children-~but whites resisted. The professionals
had said that with more money and attention they could improve school~-
ing for the educationally outcast--but reading scores continued to
decline. Hope shifted to disillusionment and anger, and bitter
rhetoric and violence escalated.

A crisis of authority was at hand, especially in urban education,
one which questioned both the traditional goals and the practice of
public schooling. The crisis was not limited to minority communities
but spread elsewhere, causing new doubts among educators and laymen
alike about the validity of familiar ideas and institutions.

One reason for the depth of concern was the mushrooming litera~
ture of criticism. Earlier periods of reform had their muckrakers,
like Joseph Rice of the 1890's, but the volume and impact of the new
exposees were unprecedented. Best sellers like Up the Down Staircase
and Qur Children Are Dying ranged in tone from satire to flagellating
anger, while dozens of lesser~known books and articles laid bare the
faults of unresponsive bureaucracies, the despair or suffering of
those at the bottom of the social and educational system, the vio-
lence in city schools, the awesome consequences of educational failure.
In this literature tales of success were few and reforms often abortive.

In addition to these vivid and popular accounts, the 1960's pro=-
duced many sober and detailed studies like the Coleman Report and
Racial Isolation in the Schools. Cities and States released figures
on the achievement levels of different districts, schools, and student
populations-~data which heretofore had been largely a secret of the
bureaucracies. Such studies revealed that despite efforts at compen-
satory education the children of the poor and depressed minority groups
tended to fall further behind in academic achievement in each year of
schooling.

Such evidence and popular literature has appeared at a point in
time when parents and policy makers alike are newly aware that school-
ing has become crucial as a gateway to desirable employment. Increas-
ingly the United States has become a credentials society~-~a development
Ivar Berg dubs '"the great training robbery''--and emplovers show little
disposition to relent in their demand for educational requirements for
employees. Hence schooling has consequences undreamed of during the
19th century; today educational failure condemns most dropouts to
low-level jobs or unemployment.

This new public awareness of the failings and the significance of
education has created a strong tension between the traditional ideal
and the perceived actuality of urban education, especially among the




"eulturally different."” In theory the American common school was to

be free, under public control, mixing all classes together, and pro-
viding equality of opportunity. The ghetto parent sees that his
child's school is segregated, that he has little voice in determining
school policies, and that his child will graduate woefully ill-prepared
to compete in a complex technological society.

As a result, many members of outcast groups ar¢. demanding com-
munity control by their own people in place of the traditional corpo-~
rate model of governance which sought to rise above "interest groups';
they are substituting self~-determination as a goal instead of assimi-
lation; and they are rejecting '"equality" if that means Anglo-conformity,
sameness, and familiar failure in the "oue best system." And many mem-
bers of the so-called "mainstream culture" are arguing that the pluralism
of the society should be reflected in the schocls, that all students and
parents should have a greater degree of choice among alternative forms
of schooling.

Because of the current crisis of authority some observers have
claimed that Americans are today witnessing the collapse of American
public education, at least in the large cities. They have argued that
both a new ideology and new institutions are necessary. Some have pro=-
posed that all parents be given educational vouchers for their children's
schooling in order to create an open market for free education--in effect,
a return to the older notion of attending the school of your choice, ex=-
cept that the school would be subsidized by public money and would be
free. Others have suggested that instruction be contracted to agencies
outside the public schools, such as business corporations.

Although we recognize the depth of the current crisis in popular
education, we do not agree with the view that the public schools are
like the walls of Jericho, ready to tumble at the blast of some critic's
trumpet. We also do not believe that any of the major structural alter-
natives to the present pattern of public education--such as vouchers or
performance‘coutracting-—are either realistic or desirable. But we do
advocate comprehensive reform of public schooling and a searching re-
examination of assumptions: (1) about the role of schooling in creating
equality; (2) about participation in educational decisionmaking;

(3) about cultural pluralism and educational policy; and (4) about
alternative models of education within the public school system. Thus
our response to the crisis of authority in public education is to re-
interpret-~and we hope to reinvigorate~~the common school in terms
appropriate to the 1970's.

We believe that it is important to have a realistic understanding
of the limits of schooling in promoting equality within American society,
for public education has often been oversold as the answer to problems
beyond its scope. During the 19th century most schoolmen thought thuat
the task of the common school was to impart certain basic knowledge
and skills, coupled with training in citizenship and morality. With
this basic equipment each individual would then be prepared for the
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contests of life. Early reformers also believed that such schooling
could mitigate or eliminate poverty, intemperance, crime, and social
conflict., At the turn of the century many leading schoolmen recog~
nized that urban~industrial America was highly stratified and con~
cluded that the role of schooling was to sort children and prepare
them for their different roles in the economy. At the same time they
accepted a much broadened notion of the social functions of schooling
to include training for leisure, health, and citizenship, as well as
vocational effectiveness.

In the last two decades schools have again been asked to assume
much of the burden of eradicating poverty and bringing outcast groups
into full participation in American life. Equality in schooling was
once thought of as similarity of educational input; in recent years
many educators have begun to realize that schools serving the poor
need more than equal resources to work effectively, and some have
even talked of equality of output~-of academic achievement--as a goal
to pursue. Although we believe that schools need much more money to
provide adequate education for the person at the bottom of the social
system, we also are convinced that gchooling alone cannot work the
miracles expected of it. Only a concerted attack on inequality which
couples schooling with other changes such as new patterns of employ-
ment and income distribution can mitigate the gross disparities of
living standards in the Nation. In the meantime, schools should con-
centrate on what they can do best; equipping children with the basic
knowledge and skills they need in order to survive and advance in the
larger society.

With regard to participation in educational decisionmaking, we
believe that it is time to reconsider a long-term trend to give in=-
creasing power to the professional by ''taking the school out of poli-
tics." A little over a decade ago a liberal schoolman could indict
local control as the chief cause for '"dull parochialism and attenu-
ated totalitarianism'" in American education, but recently citizens
have become aware of the costs of the inertia and red tape of vast
school bureaucracies and the benefits of community participation in
school policies. As we have indicated in chapte. 3 (Larry Cuban's
essay), we advocate experiments in increased involvement of parents
and other lay persons in setting educational policies.

We turn now to cultural pluralism in educational policy. A re-
sult of increased community participation in school governance may
well be greater differentiation of instruction to meet the self-
defined needs of various groups. This could produce school systems
which reflect the ethnic pluralism of the society rather t .an ones
which largely seek to assimilate children to an Anglo-conformist
model. In the past, groups which had power over educational poli-
cies consistently tried to affirm their values in the school cur-
riculum: German parents in Cincinnati wanted their children to
study their native language in public elementary schools; Protes-
tants wanted teachers to read the King James Bible in class; the
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Irish wanted to remove textbooks which impugned the Emerald Isle.
Groups which lacked influence over school policies often saw their
cultures and values ignored or scorned. We believe that schools
should affirm the value of social diversity and attempt to enhance

a sense of identity and pride in ethnic heritage rather than judge
all groups by their approximation to a white, middle~class model.
This may mean that a particular Chicano school may have a bicultural
curriculum; another school may fit instruction to the learning styles
of black children and teach about Afro-American culture. At the same
time we reiterate that the school should focus primarily on its cen-
tral tas. of imparting the knowledge and skills required for success-
ful functioning in the public world of jobs, political expression and
power, and other spheres in which citizens of different backgrounds
need to intersect with each other.

Increased public participation and a new spirit of cultural
pluralism will doubtless create alternative forms of public edu~
cation in place of a "one best system' decreed by experts. Gener-
ating these alternative forms of public schooling will demand a new
frame of mind on the part of those involved. There are many obstruc-
tions in the way of innovation: State codes that restrict freedom;
administrators and teachers who sabotage the new because they fear
it; alienated students who destroy even what they have helped to
create; parents who distrust change. But time and skill can diminish
such obstacles when the prime constituencies~~the students, parents,
and teachers~-realize that they can together create meaningful choices.
The basic goals of a democratic common school can be reinterpreted for
our era, and the institutions of public education once again changed,
if Americans have the wisdom and the will.
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Chapter 2
THE SELECTION OF VARIABLES FOR SCHOOL REFORM
by

Del Schalock
Oregon System of Higher Education

The initiation of school reform requires change in the status
quo. If a school is unable to bring about the learning outcomes
dasired in some portion of its pupils, something has to be done. In
all likelihood trying harder to do better what is already being done
will not be enough. :

Unfortunately, stating the obvious is not particularly helpful.
The teaching and administrative staffs of schools that are failing
in their responsibility to students know that something needs to be
changed, as do school board members, parents, pupils, and everyone
else who thinks about the matter. The basic problem does not rest in
recognizing the need for change, but in knowing what to change in
order to bring about improved learning. Should change be made in the
kind of teachers or administrators that are hired, the curriculums
that are implemented, the materials purchased, the utilization of
staff and student time, or should it be something less directly linked
to pupil learning, such as increased community involvement in the
governance of the schools, raising teachers' salaries, implementing a
voucher system, or decentralizing administration within a district?
It is probably fair to say that anything anyone has been able to think
of as a means of improving the performance of schools has been tried
at least once, either as part of an ongoing school program or as an
experiment outside the schools. Despite such widespread and continuing
efforts, nothing has emerged that guarantees successful learning for
all children in all contexts. As a consequence, even when schools want
to change they have few trustworthy guidelines or proven alternatives
to help them on their way.

With our knowledge and technical base in education as it is, the
performance of our schools is probably no better or worse than can be
expected. If such is the case a number of implications would seem to
follow. The overriding implication is that schools probably will not
be able to do much better than they are now doing until our knowledge
about school-based learning and our technology for facilitating it are
both improved and made generally available. There are two follow-up
implications: (1) to achieve these ends massive research, development
and diffusion (R, D, & D) efforts must be undertaken at a level of
sophistication that exceeds our efforts in these areas in the past;
and (2) while schools are waiting for the results of R, D, & D to reach
critical mass, they must themselves engage in the pursuit of reform.
The first conclusion follows from the fact that man has not yet
invented a means of obtaining reliable knowledge other than through
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resedrch, that he has not vet invented a means of obtaining relliable
technology other than through development, and that he has not yet
invented ¢ means for reliably implementing new knowledge and technology
into organized programs other than through the utilization of diffusion
strategies, i.e., dissemination of information, demonstration, trial,
and support in implementation. As time-consuming and costly as these
activities may be, there are no known substitutes for them when that
which is needed is a1 knowledge and technological base sufficlent to the
solution of problems that duv not vield to the history of experience.’

A second conclusion follows from the fact that morally and
politically schools ‘cannot continue to do that which they are doing in
light of the overwhelming evidence of their failure., They must devise
new strategies, invent new programs, and even create new models of
schooling in an effort to do better. They must try all these out in a
way that vields trustworthy information about that which has been tried
s0 that they and others may profit from such efforts. To do less at
this point is unthinkable but to do more is impossible until the
knowloedge and technological base available to the profession is extended.

Again, as in the case of recognizing the nced for change, recognizing
the need for large-scale R, D, & D efrforts or large-scale school reform
efforts is not particularly helptul. The need for both has been recog-
nized for a long period of time, and both kinds of efforts have been
pursued for a long time. What is needed is a better set of ideas as to
what needs to be changed within the school settings to obtain desired
outcomes in children and, once discovered, how to proceed to institute
those changes in schools across the Nation. These are the central issues
that face both the R, D, & D community and the on=~line school community.
Until progress has been made on both fronts the goals of school reform
must of necessity remain unmet.

The Interdependence of the Goals of School Reform, the Operational
Definitions Assigned Those Goals, and the Variables® to be Manipulated
in Achieving Them

The first step in the process of selecting the dimensions of school
context to be manipulated in R, D, & D or "on-line" school reform efforts

LFortunately, with the creation of the National Institute of
Education, the maturing of the federally funded Laboraturies and
R and D Centers, and the move to extend our knowledge of the R, D, & D
process within the context of education (see Schalock et al., 1972),
the cunceptual and institutional base needed to support the kind of
R, D, & D thrust that is needed in education is now becoming available.

;
As used here and in the pages that follow, the word "variable"
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was to become clear about what was to be manipulated in the proposed
reform ef fort (the experimental, treatment or input variables) and
what was to be measured as a consequence (the dependent, outcome or
output variables). This required a clear recognition of the inter-
dependence of the desired outcomes that were to be defined and
measured operationally, and the variables to be manipulated in hopes
of achieving the desired goal states, This initial step also required
a careful sorting of the linkages betweeu the influence variables to
be proposed for manipulation in the reform effort and the desired goal
state(s). The concern over clarity at this level can be illustrated
through the following examples:

Suppose the goal of school reform was stated as 'the equalization
of educational opportunity' and that was defined operationally as "the
equivalence of school services' for all children in a school, a district,
a State, or the Nation. Given such a goal, the variables selected for
manipulation in attempting to reach it would be of partlcular kind, and
they would be manipulated in a particular way. Assuming "school services"
to include physical space and surroundings, administrative and instruc-
tional staff, instructional materials, peer interests and capabilities,
etc., the variables to be manipulated would involve such things as the
equalization of per pupil expenditures for instruction, the modernization
of buildings, the random distribution of instructional and administrative
staff, the busing of pupils, etc., as well as the creation of the
political and reorganizational structures that would permit such actions
to be taken. Persons responsible for the administration of such a
program would look to the equality of per pupil expenditures for
instruction, equality of staff distribution with respect to competence,
etc., when assessing the success of the program. There is nothing
inherent in the goal statement or its definition that would lead to the
necessity of looking to the learning outcomes of pupils for evidence of
program success.

Suppose, however, that the same goal statement (equality of
educational opportunity) was defined operationally as "the provisions of
school services that give all children in the Nation an equal opportunity
to learn,'" or as ''the assurance that all children in the Nation will
achieve a level of learning in the early vears of school that will
provide them full and equal access to the secondary and post secondary
educational opportunities that exist within the Nation.," In the [irst
instance, since the goal of reform is still in terms of school services

stards for a broad "class'" of variables rather than a single variable

of the kind that would be manipulated in a standard rescarch project.
In this sense the term is interchangeable with the concept of a
"dimension'" of the school context that if changed could follow the
term and takes on refined meaning, for each chapter attempts to spell
out for a class variable the dimensions within it that are manipulable
within a school reform effort.




the variables to be manipulated in areying out the reform effort
would probably be the same as those in the previeus example, but they
would both be manipulated in the same way. Assuming that ehildren
with learning handieaps require a greater per child expenditure of
regoutrces te facilitate thelr learning than children without such
handicaps, school services would be manipulated so as to faver the
children who arerhandicapped. Thus, the per pupll expenditure per
handicapped child could concaeivably double that of the nonhandicapped)
the teaching and administrative staff working with the handlicapped
vould be the most competent within the systemy the puplle=teacher ratio
could be 5:1 for the handicapped and 30:1 {or the nonhandicapped} and
so vty In the second instance, where the goals of reform ave definad
in terms of puplil learning rather than distribution of school
services, the variables to be manipulated in effecting reform may be
the same as those cited earlier, w.g., per pupil expenditure, staff
competence, pupil=teacher ratlo, or they may be differvent, e.g., the
utltization of special instructional materials or speclal instruce
tional strategles. The way in which such variables would be treated,
however, and the criteria that would be used to judge the success of
the program would be markedly diffaerant, for when the goal of school
reform s stated in terms of pupil outcomes c¢.lidence as to the
reallization of those outcomes becomes the critecion for Jjudging
program success, and the nature and distribution of school services
are treated simply as the mouns to those ends. When pupll outcone
criteria are vperating, school services, in ettfect, become the
variables to be manipulated within a reform etffort and are, in fact,
achifeved.,

So much for examples. Hopefully, however, they reinforce two
points: (1) what one wishes to achieve determines in large part what
one does to achieve Lt and (2) in an arena as complex as that of the

S e e e ey nwmm mem et iu me vm ) e D s

3At one level the provision ol a particular school service in a
retorm eftort that has as its poal the realization of spucified leavning
outcomes in children could be thought of as a desired outcome of the
program, but only as a "facilltory'" or "instructional' outcome, not a
Focal outcome.  This polnts up the context=specitic nature of vartable
specirication,  in the context of one roform effort a variable (for
example, the possession of a particular teaching skill by a group of
teachers) may be treated as a dependent or outcome varlable, L.o., the
desired outcome of the effort. But in another, the same variable may
be treated as an independent or treatment variable. While such apparent
slipping and sliding of that which is of interest can be Trustrating,
there isn't much that can be done about it outside the context of a
particular reform effort. Recognizing the problem, however, helps
protect against the confusion that forever seems to enter analysies of
the Rind attempted in the present document.
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linkage between school services and pupil outcomes the task of being
elear about that which is to be manipulated and that which is to be
achieved becomes inordinately illusive. The first point is an
inescapable consequence of the rules of logic, The second is an
inescapable cousequence of the degree of complexity that character-
izes the process of education, and the axtent of the conceptual
muddle that characterizes thinking about education. Both should
serve to alert the reader to the necessity of assessing carefully
the legitimacy of the linkages that have been made between input and
output variables in the pages that follow.

A Strategy for Selecting School-Linked Variables for Manipulation
in Efforts to Improve School-Based Learning

A necessary first step in undertaking an effort in school reform
is to be clear, generally, as to what is to be manipulated in the
effort, and what is to be measured as outcome. It is only the first
of many such steps. Hard on its heels is the task of selecting,
from among the essentially endless number of variables within a school
context that influence pupil learning, those likely to produce
differences in effecting reform. Given the realities of limited
resources, limited time, limited knowledge, limited freedom to choose,
and limited alternatives from which to choose, what variables can be
manipulated and offer the most hope of effecting the kind of pupil
learning desired as a consequence of reform within the context of a
school?

Three steps are taken in dealing with this question. First, a
framework permits the various classes of variables that potentially
influence school learning to be ord:red with respect to one another
and the learning outcomes desired of pupils. The framework functions
essentially as a map of an area or territory for it makes it possible
to locate the particular class variables being considered in physical
space and hold them there while considering their respective merits,
Second, a set of criteria is established that is to be used in
selecting from these possible influence variables those that seemed
most promising to manipulate within the context of the school reform
effort being proposed. Finally, choice is made as to the class
variables that fit best the criteria that have been established.
These became the influence variables that are recommended for manip-
ulation in the proposed reform effort. The balance of the present
paper describes these three steps, and the class variables identified
through them,
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A Framework for Ordering School-Linked Variables That Are
Assumed to Influence School-Based Learning

By choosing to focus in the proposed reform effort on only those
influence variables that can be manipulated by the schools, the range
and number of such variables that had to be attended in the selection
process is sharply reduced. Even so, the range and number of
variables that have still to be considered is large. To name only a
few, there are the multiple dimensions of curriculum and instructional
procedures, discipline procedures, teacher competences, teacher
attitudes, teacher interests, teacher energy and time, organizational
and administrative arrangements, incentives and the availability of
external resources. Obviously some choice has to be made from among
such variables, for given realistic comstraints of time, energy, and
money, all cannot be manipulated with equal care. ALl probably
should not be, for it is difficult to imagine that all are equally
harmful in influencing pupil learning, and thus equally worthy of
manipulation within the context of the kind of reform effort being
proposed, How are the merits of such variables to be determined? How
are the interdependences that exist between them to be establisheds
for example, the interdependence of instructional procedures and
teacher competencies? If they could be established, what would be done
with such information? Because of their convoluted and interwoven
linkages to learning outcomes, it is best to establish a framework that
would begin to sort some of these linkages out and hold them still long
enough to let them be considered in detail. No illusions were held as
to the long term utility of such a frame, but at the same time it was
recognized that some structure has to be established in order to talk
meaningfully to one another and to others about that which was being
considered,

Building on a receat paper by Gagne (1970) a schema evolves which
orders the influence variables of concern on the basis of the directness
of their influence on school-based learning outcomes. In terms of the
organizing rule of the schema the closer an influence variable is to
the point of contact between a learner and the elements of the environ-
ment with which he is interacting as he is learning, or, in Gagne's
terms, the more proximal a variable is to that point, the more direct
its influence upon that learning of some class variables upon school-
based learning, can be seen as being relatively direct. Examples
include curricula, materials and instructional procedures. The
influence of uther variables, however, can be seen as relatively
indirect. Examples here include school governance, management, and
salary structure. With this as a point of reference, the schema and
the influence variables that have been classified within it are shown
in Figure 1. Figure 2 attempts to depict the variables presented in
Figure 1 in a more dynamic relationship.
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Three observations need to be made with respect to Figure 1,
First, the classes of influence variables listed are not intended
to be exhaustive. Likewise they are not advanced as the "best
possible'" set of categories for conceptualizing school-~linked sources
of influence upon learning. The categories have some degree of face
validity, however, and arguments have been able to be built for
their inclusion as dimensions of schooling worthy of manipulation in
reform but as yet they have no empirical verification. They represent
simply a first approximation to a hopefully productive way to look at
the dimensions of schooling that influence the pupil outcomes.,

The other two observations to be made about Figure 1 deal,
respectively, with the extent to which the school exercises control
over the class variables listed and the relationship between directness
of influence and strength of influence. With respect to the first,
it is clear that degree of control varies depending upon the class
variable being considered. It is also clear that the conditions that
give rise to a lack of control differ depending upon the variable being
considered. The "hidden" curriculum of a school, for example, is less
under the control of a school than its published curriculum (though the
latter, obviously, is not fully under the control of a school either)
for schools generally have no effective means of either combating or

- enhancing the private agendas of staff or the public or private agendas

of students. It is assured, however, that a school has some degree

of control over all of the class variables listed in Figure 1, and, as
a consequence, is in a position of being able to manipulate them in the
course of a reform effort. No assumptions are being made about the
relationship between the directness and the strength of influence!

Little needs to be said about Figure 2 beyond the complexity of
the interaction it points to between the variables being considered and
the complexity of the interaction between those variables and the
extra-school variables that interact with them to determine the outcomes
of school-based learning. When considered together the complexity of
the areas in which we are operating can begin to be perceived in its
fullness.

The Criteria Used In Selecting The School-Linked Variables That

Appear Most Promising As Manipulable Sources of Influence on

School-Based Learning®

Four criteria were used in screening influence variables for
inclusion in the set of variables that was to be recommended for

4

Up to this point in the chapter what has been written has matched
fairly closely with what has been done. 1In this section is presented
what might still be done. The criteria that have been outlined, the
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manipulation in the proposed reform effort. These were:
1. the directness of linkage to the learning outcomes desired;

2. the perceived significance of the variable compared to
other variables being considered;

3. the empirically demonstrated significance of the variable
compared to other variables being considered; and

4. the degree of control the schools have over the variable,
i.e., the extent to which they can manipulate the variable
if they chose to do so.

All variables screened were able to be linked to pupil learning on
logical grounds, and were assumed to be under some degree of control
by the schcols. All were approximately the same legel of generality,
that is, all were consir -ed to be class variables.

Fifteen class variables that met the basic criteria of a logical
linkage to school learning and being under some degree of control by the
schools were referenced for selection purposes against the four
criteria listed above. Three steps were involved in this process:

(a) each of the institute members independently assigned a value of 1,
2, or 3 to each of the four selection criteria (a value of 1 being low)
for each of the fifteen variables being considered; (b) a consensus
value of 1, 2, or o was established for each of the fifteen variables
for each of the four criteria, using the independently assigned values
as a point of departure; and (c) a rank order was calculated for the
fifteen variables on the basis of the sum of the consensus values
established for each variable. The ten variables that ranked highest as
a result of this process, and the consensus values that accompanied
them, appear in Table 1 (these are the same variables that appeared in
Figure 1). :

procedures suggested for their use in the selection process, and the
data appearing in Table 1 have been created for illustrative purposes
only.

5The latter was obviously an arbitrary judgment since classification
schemes that depend for their derivation upon logical analysis alone are
as often artifacts of their creators as they are valid reflections of
what they are intended to represent. The ''class' variables that appear
in Figure 1 are no more and no less than labels created by the members
of the Summer Institute to identify what was felt to be a productive
way of "slicing the pie" that is called schooling. Another institute,
or the same institute starting over again, would in all likelihood
have sliced the pie differently.
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Chapter 3

GOVERNANCE OF SCHOOLS

by

Larry Cuban
District of Columbia Public Schools

Power attracts people. While political scientists seldom agree
over the meaning of power, laymen often see it in simple terms:
getting the other person to do something he doesn't want to. Such
clout fascinates powerless minority groups struggling for a piece of
an institution's decisionmaking machinery, professionals battling
for a share in policymaking, or individuals who dream of controlling
their destiny. Such people dismiss the truism that power corrupts
since they know from experience that powerlessness also is corrupting.
One crucial facet of the current debate over reform of schools involves
a clash between those who see themselves as powerless to effect changes
in the schooling of children and those who wish to remain in control
of the Bystem.

School reformers anxious to mend deep tears in the fabric of
public confidence in the schools maintain that if school governance
were either patched or rewoven criticism bombarding urban schools would
diminish and ultimately disappear. They further contend that schooling
would improve. The issue to all reformers is simply: how can the
power to determine policy be redistributed to make public schools more
responsive to the people anc¢ more effective with children?

Any analysis of possible changes in governance should carefully
examine the conditions that produced the verdict of failure, the
assumptions undergirding those proposed changes and the problems of
deciding which direction reformers should pursnue.

Who Runs the Schools?

At the simplest level, the answer is the State. Through legislation,
the State mandates minimum standards of attendance, what is to be taught,
and a host of other specifications. With the exception of Hawaii, no
State operates its owa school system. Authority is delegated to the
hundreds of local school districts in each State. Most local boards are
independent of the county or city government they serve to the point of
taxing residents, selling bonds, and managing its own fiscal affairs.

A local school board will hire its o#n superintendent and charge him to
administer the policies the beoard has chosen to make. Through Siate
delegated power, the school board and its hired chief executive thep run
the schools. Yet even this is an incomplete answer.
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School boards and superintendents are restrained from doing as
they wish, Periodic elections of school board members and tax
referendums replace old board members and policies with new ones.
Qutside of each district, the State legislature, national professional
organizations, the Federal Government, as well as larger social and
© economic conditions, cast a web of influence that limits the control
of local school district policymaking process.

Although they are restricted in many important ways, the local
board and superintendent still manage to determine who gets what,
when, and how. This means, for example, that in Chicago over a quarter
of a billion dollars a year must be allocated to the schooling.of a
half-million children. How should the money be best spent? On what
programs? On which students? How? More teachers? More computers?
More staff development? Less driver education? Less organized
athletics? Different reading programs? Different math instruction?
Decisions on these and hundreds of other matters must be made by the
Chicago Board of Education and thousands of other school districts.

All of these decisions involve choices between alternatives.
Determining which direction to go means that limited funds will be
spent on some things and not others. No school district has ever
publicly said it has had sufficient funds to run its schools. Policy
is a critical decision on an issue or course of action that implements
the values of one specific group of people. A policy choice implies
what direction should be followed. The decision, for example, that
sex education should become part of the district's curriculum means
that its advocates values (i.e., knowledge of sexual growth, relation-
ships, and attitudes ought to be taught in the schools) took precedence
over the values of its opponents (i.e., that such knowledge ought not
to be taught in schools). The constant battering and bumping between
those participating in policymaking is an effort to arrive at a
decision over whose values should be implemented on a specific issue.
This is politics. The political process results in policies that
allocate the resources of the school district.

Participants in Policymaking

While the school board and superintendent in a local school
district are key participants in making policy, they are not alone.
Each school district has a set of core participants that determine
distribution. Depending upon the size and location, the list differs.
In big cities the usual participants are:

. Board of Cducation
. Superintendent

. Central office administration

. TField administrators




. Municipal officials, e.g., mayor and city council

. Special interest groups, e.g., League of Women
Voters, civil rights groups, PTA's, business groups,
community organizations, etc.

Clearly the board has statutory power to make policy yet each of
the above participants exercises differing amounts of influence on
particular issues in various localities. The issue of including more
ethnic content in the curriculum may have been raised ard pushed by
a coalition of special interest groups. Pressured for a policy, the
board turns to its executive officer who in turn requests his director
of curriculum to prepare a statement on the needs for more ethnic
content in the curriculum and program for implementing such a policy.
The director of curriculum prepares a document which the superintendent
presents to the board. The board, after questioning certain details
and making some modifications, adopts as both policy and program the
superintendent's recommendation. In another locale, the mayor may set
a ceiling on what the school board can spend and then have his budget
officer inspect and modify the school system's proposed budget. In
the process of making policy some core participants may wield heavy
informal influence; others may only support or react to proposed
policies; and in some places only a few participate.

A number of researchers have placed the amount of participation
in the process of making policy on a continuum. At one end is a
CLOSED form of policymaking. When a board or professional schoolmen
have the most influence in making policy and participation is limited
to ratifying decisions, then the process is considered a closed one.
At the other end of the continuum is a WIDE process in which all of the
above core participants, especially those interest groups concerned
with more than education, help shape policy by wielding differing
amounts of influence. In the middle, there is LIMITED process which
includes the board, professionals, municipal officials and occasional
interest groups.

What Troubles The Schools?

In the last decade who makes policy and under what conditions have
been defined as the key issues to be resolved if schools are to be
basically reformed. Conclusions of academicians, lay reformers and
professionals read like an indictment. A sampling:

It is somewhat ironic that public education, which
has been nursed on the theories of participatory
democracy of John Dewey, has over the years become

lMarilyn Gittell and T. E. Hollander, Six Urban School Districts
(New York: Praeger, 1968), pp. 53, 196.
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perhaps the most non-public of goverm~ . -i services,
Public school systems have removed de¢ ionmaking
from the agents closest to the schoot child-~the
teachers and parents, violating traditionally
established goals of public education. The concept
of public accountability has been abandoned. The
school professionals have convinced the various
public interests that only they are qualified to make
policy....A small core of school people controls
decisions for public education in every large city.

[School professionals] define alternatives, produce
research, provide specific policy recommendations, and
recommend from the agenda. In these and many other
ways, professionals generate...pressures and information
that shape the board's deliberations and policy
decisions....Moreover, many specitfic policy issues may
never reach the schcyl board if the superintendent and
his staff are_acting under broad discretion from the
school board.3

Now as one writer has put it, "The search for a villain comes to
focus on the organization of the system itself."® Simlilarly, over a
half-century ago the system's organization was seen as the villain. . In
the 1890's, reformers believed that the ward system of election to the
board of education encouraged both narrow provincialism and nasty
partisan politics and that subcommittees of boards of education were
inefficient and ineffective in administcring school systems., Solution?
Rid education of policics by electing board members at large, consolidate
the executive function into a superintendency and centralize administra-
tive functions. By the turn of the century, school reformers' arguments
echoed slogans of the time: nonpolitical control, centralization,
standardization, and professionalism.

More recent analyses of school problems focused on different issues.
Sputnik spurred the Nation to conclude that Russia was superior to this
country because of the deficits in American teachers, Funds were,
consequently, allocated to improve teacher salaries and training in the
name of national defense. The discovery of the ethnic poor and the
apparent decay of the urban school in the early and mid-60's led to

2
Ibid.

Michael Kirst and Frederick Wirt, The Web of Schouls (Little,
Brown, 1972), p. 85.

/
*Leonard Fein, "Community Schools and Social Theory: The Limits
of Universalism," in Henry Levin (Ed.) Community Control of Schools

(Washington: Brookings Institution, 1970), p. 83.
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studies that concluded that "culetural deprivation' of the child was

the problem. Compensatory education emerged as a solution.

Today, tue culprits are school boards, distant and unresponsive
to the clicnts they sorve and professional school managers vho
monopolize both policymaking and implementation. Excessive bureau-
cracy has buried citizen energy in a swamp of red tape. "This giant
empire (the New York City school system),”" a former member of a
local board sald, "is almost completely insulated from public
control."? Thus large bureaucracies, professional control over
policymaking, and isolation of board and professionals from citizen
influence combine to make urban schools unresponsive to their clients.

But this indictment raises a question., Why, now, are these
demands for reorganization of the system belng made? While the answver
is complex (consider the turbulent social changes generated by the
civil rights and black movements as well as national frustration over
involvement in Southeast Asia), one significant piece of that answer
lies in the shifting expectations of urban minorities ab~ut what
schools should produce. More than functional literacy is required.
Skills and knowledge, including the necessary credentials to gain
access into a highly competitive, corporate America, are expected. The
grim evidence reveals that urban schools don't meet those expectations.,

Any current measure of student performance, reading scores on
standardized achievement tests, Selective Service exams, percentage of
students entering college, number of dropouts, or increasing absenteeism
points to a discrepancy between what is hoped for and what occurs.
Unresponsive, overcentralized governance and bureaucriacy combine with
deep citizen dissatisfaction with performance in urban schools which
account, in large part, for the current drive to reorganize the system.

At this point, an examination of this argument is necessary, Five
key issues in the argument will be examined: overcentralization of
authority, unresponsive governance, bureaucracy, professional control
of policymaking, and the relationship between governance and student
performance.

l. Overcentralization of authority. One of the problems in dealing
with this proposition is that a school bVSth is often seen as a variant
of IBM or General Motors. Terms such as "institutional overload" and
"efficiency-oriented bureaucracies,' while having some validity for school
systems simply because they are complex organizations, do neoi make each
big city system just another industrial bureaucracy requiring liberal
doses of managerial know-~how to straighten matters out. There are some
CharstLrLStLLS ot school organizations that resemble AT&T, public

Martin Mayver, "What's Wrong With Our Big City Schools,"
Saturday Evening Post, September 9, 1967, pp. 21-22.
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bureaucracies such as hospitals, ot government apencies such as the Depart=
ment of Agriculture,but there are algo qualities unigue to school systems.

B The act of teaching is both compatible and incompatible to the
demands of bureaucracy. Bureaucratic skills call for impersonal
hehavior with clients and impartial, universal judgments. Teachers
are expected to develop individual relationships with their students
and judge each student separately. The superintendent is similarly
pressured to respond to the demands of parents and specialeinterest
groups; at the same time he is expected to be distant in his petsonal
relationships with teachers and other administrators. Yet an
effective superintendent knows that responsiveness to groups and
warmth in relationships are crucial to running a system. These
dilemmas point up the difficulty of making facile analogles with other
organizational forms. They point to structural forces in schools that
constantly chip away at bureaucratizing trends.

Nonetheless assume that an urban school system is approximately
the same as other governmental and industrial organizations. Is it
overcentralized? Few would argue that big city school systems are
highly centralized in setting standards for recruiting and utilizing
teachers and principals, developing curriculum, ordering supplies and
dozens of other procedures. Large handbooks of regulations and
procedures on administrators' desks testify to that degree of central-
ization., The question is what happens at the school level?

Studies and personal observation show that individual principals
enjoy or dread the freedom they have in deciding whether or not to
follow a central office directive. Principals interpret instructions
so differently that a great deal of variation exists within a gystem,
.1f a principal wished to introduce changes in a particular school, it
could be done. Conversely, should a principal or administrator chovse
to oppose a directive, tardy implementation, minimal effort and a
score of other tactics could sabotage his order. A visit to any ten
schools in a big city system could verify such variation in practices,

Clearly, a similar process operates with teachers. Once the
classroom door closes, individual teachers are invulnerable to rules.
Great variations in method and content exist within a glven school.

From this perspective, it would be inaccurate to say that the
school system is overcentralized. It would be more accurate to say that
decisionmaking power was fragmented into uneven pleces, some of which
frustrate innovation and responsiveness, and some of which are Intrinsic
to the structure of a school organization.

Another way of looking at the proposition that big city systegs are
overcentralized is to make a distinction, as Morris Janowitz does,

®Morris Janowitz, Institution Building in Urban ducatlon
(Chicego: University of Chicago Press, 1969), pp. 24-28,
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between decisionmaking about long-=term goals and administering an
organization on a day-to-day basis. In certain areas such as
personnel, finances, and changes in procedures, a handful of central
office administrators must approve action., Bottlenecks do exist.

In most areas this concentration of authority is sharply limited

by State regulations which establish procedures and professional
associations or special interest groups which wield influence in
shaping currviculum and instruction,

Little organized central planning is done. Because daily crises
and turmoil chavacterize the system, planning is done on an ad hoc
basis with all the inevitable difficulties that flow from such
immediate planning, Finally, the process of making policy is diffuse
and shaped by a number of competing groups both inside and outside
the school system. Janowitz concludes that the target of reformerse=
the school organization-compared to an industrial corporation, is not
characterized by an overcentralized, powerful bureaucracy; but rather
it is a primitive organization with power fractionalized between
central office, the field, teachers, and outside influences.’ A pyramid
mataphor would not apply as well to school-system centralization as
would the picture of medieval Europe with dukedoms, baronies and other
fiefdoms competing for ever-narrowing slices of power.

2. Unresponsive governance. If the school system may not be the
overcentralized organization critics have pictured, has it been
parceived as responsive?8 We live at a time when a surge for partici-
pation has engulfed all institutions. Administrators continue to °
separate themselves from parents, students, and compunity. Schoolmen
may grumble that what they are doing is what they have always done and
they are only being attacked now because schools are politically
vulnerable. These grumblings don't alter perceptions.

The literature of community relations with urban schools abounds
with depressing stories of school officials who ignore, distort and
frustrate parental interests and concerns. Few knowledgeable observers
deny the existence of a fortress psychology among many administrators.
Even boards of education continue to be unrepresentative of class and
race proportions in the city and schools. Were they representative,
sheer size of the school district would constrict responsiveness to

"Ibid.

8Responsiveness can be defined in two senses. First, that
there are mechanisms and opportunities to make demands upon the
system; second, that the system is influenced by public demands
to make changes in the existing situation. When a system provides
opportunities and modifies operations based upon public demands,
it is responsive.
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demands of organized interest groups. Were it not size then the
universalistic standard that boards generally use in determining
policies would prevent adapting to the demands of one group over
another. In effect, many big city school systems have operated as
closed institutions.,

Even here the fractionalized power ar.ungements described
earlier emerge. For there have been many urban schools with
sensitive principals who have gained community support and ultimately
its allegiance. There are some schools that do have most of their
students achieving at national levels of performance; these schools
enjoy the confidence of their clients.? Furthermore, at different
times and in different places, some superintendents have initiated
viable mechanisms of response to their communities beyond the usual
PTA's, an office of community-school relations or citizen advisory
groups. To say all this does not weaken the generalization concerning
unresponsiveness. Urban schools have divorced themselves from their
natural constituencies; this merely underlines the fragmentation of
authority and the structural looseness that exists in big city school
systems.

3. Bureaucracy and unresponsiveness. Is unresponsiveness
related to the existence of bureaucracy? Probably not. The literature
on bureaucracy is ambiguous on this point. The claims of reformers
that bureaucracies are unable to cope with rapid, unprogrammed change,
that they do not allow for personal growth or individuality and that
they are inflexible in introducing new technology are just that--claims.
Little evidence is presented to support these assertions,

If school systems did operate as traditional governmental or
industrial bureaucracies then impersonal relations between professional
and client, standardization and concentration of power at the top would
be widespread and fixed. It could explain unresponsiveness. The school
system does not work that way. Structural looseness, evidenced by
sizable chunks of teacher and principal autonomy, little managerial
knowledge and competing administrative baronies characterize urban school
systems. Moreover, because of a constant conflict among schoolmen
wishing to maintain professional autonomy and standards, the hardenosed
push for even more bureaucratization repeatedly stumbles.

A very strong case can be ride for unresponsiveness as more closely
related to the size of the organization rather than the existence of
bureaucracy. Numerous studies have concluded that adaptability or 10
receptivity to change is sharply limited by how big a school system is.

9The diversity of schools' political responses to neighborhood
demands is documented in Harry L. Summerfield, The Neighborhood
Politics of Education (Chas. Merrill, 1971).

10paul Mort and Francis G. Cornell, American Schools in Transition:
How OQur Schools Adapt Their Practices to Changing Needs (New York:
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One would expect that large school systems would have the largest
bureaucracies and least responsiveness. Evidence supportsg this
expectation; yet one critic of centralized control and an advocate

of redistribution of power who studies six big city school systems
said "No conclusions could be reasonably drawn to show that the

level of bureaucratization influenced the adaptability of the

system. The point is that no clear-cut causal relationship between
bureaucracy per se and responsiveness to public demands exists.,

4, Professional Control of Policymaking. If professional control
is defined in terms of the superintendent and his administrative staff
completely dominating the formulation of policy, then this proposition
seemingly needs little support. Studies on school structure and
policymaking overflow with documentation of professional dominance of
policvmaking and insularity from public influence. Few noneducators
staff top policy positions. Few outsiders, either geographically or
professionally, penetrate the ranks of insiders who climb the
traditional promotion ladder. Budget and personnel are securely in
the hands of schoolmen. Strong superintendents usually appoint
subordinates, draw up the annual budget and dominate the board of
education. For many school systems, the policymaking process ranges
from limited to closed on the continuum mentioned earlier,

Professional controi is justified by two arguments. TFirst,
interference from noneducators or municipal officials would constitute
political meddling. Since the turn of the century when teachers had
to pay board members to secure positions and nepotism reigned, school-
men have successfully convinced the public that schools should be
apolitical, i.e., uncontaminated by patronage or ward politics. The
second argument is expertise, a technical proficiency for schooling
children and administering the operation; professionals possess
competence.

Both arguments for professional dominance add up to an ideology
for professional autonomy. These arguments have come under attack.
Critics point to the fact that any policymaking, regardless of the

Teachers College Press, 1941); Donald Russ, Administration for
Adaptability (New York: Metropolitan School Study, 1958);

Harvey A. Averch, et al., How LEffective is Schooling?: A Critical
Review and Svnthesis of RLSLdr&h PLndln"s (RAND, 1972).

11

Gittell and Hollander, op. cit.

12 ,
Laurence [annacone and Frank Lutz, Politics, Power and Policv;
Governinyg of Local School Districts (Chas. Merrill, 1970); Marilyn

Gittell and T. Hollandgr, Six Urban School Districts (Center for
Urban Education, 1967); Roscoe Wartln, hovernmcnt and the Suburban

school (Syracuse University Press, 1962); Alan Rosenthal, B&Q;EQ&E?E
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institution, is an intensely political process. Furthermore, by
establishing a myth of nonpolitics, school managers have carved out
4 domain which they can control. Worse yet, schoolmen have cut
themselves off from essential sources of support in the community,
Finally, the competence of school officials to make policy decisions
has been questioned. The technical expertise so loudly proclaimed
by professionals has made little impact upon the schooling of ethnic
minorities and the poor. Why trust them?

Adding fuel to the attack is the tension developing over the
public's restricted accessibility to and influence over professional
decisionmakers. Given the large share of revenues that go to support
schooling and the predominant influence that schooling has upon
children, the traditional value of democratic control calls for sig-
nificant lay participation. The belief is that schooling is deeply
personal and parents must somehow be involved in the operatioh of the
schools, either through a representative and responsive board of
education or a multitude of other mechanisms so that the unique needs
and values of the community will be reflected in the schools. Accord-
ing to school reformers, lay participation does not exist. On the
other hand, professionals value the freedom to make educational
decisions without lay interference.

Historically this conflict of values has seldom been resolved
satisfactorily to either group for any period of time. An earlier
spasm of reform at the turn of the century produced solutions stressing
professional leadership and bureaucratic organization by slicing off
chunks of power from local lay boards. School governance and
organization problems were politically resolved in the early 1900's
only to resurface with a vengeance a half-century later.

There does not seem to be a final solution to the tension between
democratic control and professional autonomy. Different formulas for
its resolution were arrived at in the past and exist now. Across the
Nation the mix between the two values is diverse. Variation rather
than uniformity characterizes the conflict between the values. While
Chicago's Board of Education was dominated by Superintendent Benjamin
Willis for over a decade, St. Louis' Board dictated the directions it
wished to move to a series of superintendents. In the mid-60's for a
few years under aggressive lay and professi¢fial leadership, Philadelphia
and Detroit mobilized the citizenry to participate in educational
decisionmaking; in the same period, citizen apathy and uninvolvement
marked New York City's record. Even within a large city a principal's

and Power (Syracuse University Press, 1969); David Rogers,

110 Livingston Street (Random House, 1968); Joseph Pois, The School
Board Crisis: A Chicago Case Study (Educ. Methods, Inc., 1964);
Michiel Kirst and Frederick Wirt, The Political Web of Schools
(Little, Brown, 1972). .
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lethargy or domination and public involvement varies from school to
school. Suburban school districts vary similarly in the mix between
democratic control and professional autonomy.

The variation in the last century toward standardization,
increasing technical specialization, and highly organized technocratic
society point to the continuing dominance of school managers in the
policymaking process. Dominance does not mean inertia or walled-off
isolation from the public. School officials know that parental
complaints (a form of participation) can crest quickly into a flash
flood of grievances from the community. Central office and school-
level administrators aware of these volatile, episodic flash floods
of sentiment are subtly pressured to modify past practices and
initiate ones that will anticipate future needs. Schoolmen have

responded, adapted, and institutionalized certain kinds of change.13

5. A Change in Governance Will Ultimately Produce Improved
Student Performance. While the belief that a reform in governance will
improve learning outcomes is firmly held by many reformers, there is
simply no substantial body of evidence to support it. This is not to
say that there is no causal relationship between community=-controlled
schools, teacher~controlled staff development programs, or adminis-
tratively designed decentralization plans and improved learning outcomes.
At present, no evidence supports the relationship. Perhaps it will
emerge.

More to the point is the difficulty in establishing a connection
between governance reform and achievement. The trouble is in the
complexity of determining exactly what does or does not directly affect
student performance.

One way of simplifying this complexity is to imagine a four-floor
building. Each floor or level represents certain factors that influence
learning. At the first level would be those factors that make up the

13One study of educational change over the last 75
years documents the strength of externally induced change, especially
when they have sufficient support. The same study concludes that
instructional and curricular reforms over the past seven decades
undertaken within the school system which have external support have
a high probability for success. (B. 0. Smith and Donald Orlosky,
Educational Change, USOE).

14By student performance we mean those measures of student
achievement that indicate successful goal accomplishment, e.g., if
the acquisition of basic skills at a specified level of competence
for a certain age is a goal, then determining whether or not the
student has acquired those skills is a standard by which success
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learning environment, i.e., curricula, instructional materials,
methods of teaching, socioeconomic and ethnic composition of student
body, etc. At the second level, there would be those factors that
directly affect the first level, the students' learning environment.
llere such things as the training, personality tralts and skills of
teachers and principals, culture of the school, the physical
facilities exert influence., A third level influencing learning
outcomes indirectly would be those factors that school personnel need
to create in order for them to affect what learning occurs. Here
staff development, social, psychological, and administrative support
services are included. Finally at the fourth level are those factors
thet influence learning over which the school has little or no control
such as the individual child's-and teacher's inherited ablllLleS, home
and community and university preparation.

All of these intersect and cross-influence one another--up and
down stairways in our imaginary building. Governance and the organi-
zation of the school system fall into the third level of indirect
influence over learning. A shift in governance can establish certain
conditions necessary for other levels of influence to take effect. At
best, governance or organization reform can only indirectly influence
student achievement. Community-controlled schools, advisory boards or
legislatively mandated decentralizatlion may or may not lead to improved
student performance. They can lead to the establishment of conditions
within which schooling can succeed. Arguments advocating each should
differentiate between political and educatlonal goals. A later section
will deal with this point in more detail.

summary

The critics' propositions that urban school systems are overcentral-
ized, overbureaucratized and controlled by professional schoolmen
thereby making the system unresponsive to the needs and demands of the
clients are both supported and unsupported. There does seem to be a
relationship between professional control of the policymaking process
and unresponsiveness to the public. The notion of overcentralization is
valid only for some functions of the school organization, Centralization

of authority, alone, appears unrelated to whether or not the schuol system

responds to the needs and concerns of its clients. Bureaucracy also does
not appear to cause rigidity and inflexibility of response. The size of
the organization and which functions become bureaucratized, e.g., the
policymaking process or personnel procedures bears a strong relationship
to responsiveness. Finally, thore is no data vet to support the statemen
that modified governance will produce improved pertformance,  Reform of
governiance could influence the factors that do determine achievement,

is measured. Similarly, achievement is the criterion ror such goals
as citizenship, growth of selteesteen, cte,



Much time should be spent analyzing whether the critical steps
proposed to improve the governance and organization of the system

are viable and whether they are related to increasing the effectiveness
of the school.

We now turn to the basic strategy recommended by many school
reformers to break the perceived stranglehold professionals have on
policymaking, dismantle what they describe as a Rube Goldberg
bureaucracy and improve school performance: the participation of
those excluded from involvement in governing and making of policy,
the community, teachers, and students. This strategy raises questions

a2s to the scope and character of the participation and what the
anticipated outcomes are to be.

Participation As A Reform Strategy

During the 1968 French student riots, a popular poster conjugated
the verb "participate." '

I participate

You participate

He, she, it participates
We participate

You participate

They profitld

The poster reflects the fear that participation is empty unless a
meaningful distribution of rower vccurs. 1In effect, participation
means citizen, teacher, or student power. Rather than blur the word
participation and use it ambiguously, a diagram of The word's different
meanings would help., The following typology graphically illustrates
the differeut meanings of participation in relation to power. A
cautionary note: this is a simplistic diagram that does not capture
shades and tones; Lts purpose is to show gradation, a fact often missed
by both planners and the planned for,

)Sherry Arnstein, "Eight Rungs in the Citizen Participation
Ladder,™ Citlzen Participation: A Case Book in Democracy, Edgar
Cahn and Barry Passett (kds.), (New Jersey Action Training Institute,
1970), pp. 336-338.

1

6. - . :
Subtle differences for socioeconomic class, and for programs
are also missing from the ladder.
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CONTROL REST COPY AVAILABLE
DELEGATED POWER Degrees of Citizen Power
PARTNERSHIP

PLACATION

CONSULTATION Degrees of Tokenism
INFORMING T

THERAPY \ Nonparticipation
MANIPULATION T '

At the lowest rungs of the ladder,l7 participation assumes the
guise of advisory councils, special meetings and ad hoc groups.
Created by those in power to rubberstamp previously made decisions or
to provide therapy, i.e., massaging stirred-up, agitated citizenry,
teachers or students, these forms of pseudoparticipation crudely bend
the will of participants to the needs of decisionmakers. The early
years of Federal urban renewal efforts or reactions of panicked
school officials during a crisis involving students or community
produced these forms of nonparticipation.

Further up the ladder, bits of power stick to the forms of partic-
ipation but decisions still are made by policymakers. No sharing of
power takes place. While attitude surveys, public hearings, teacher
councils and neighborhood meetings involve the powerless, informing and
consulting mean little unless decisionmakers offer some assurance that
people's opinions will be seriously considered.

Placation is the most highly developed form of tokenism. Examples
are the placing of a poor person, teacher, or student on the board of
an agency or the creation of a planning council complete with staff and
funds to develop schemes which could be, and usually are, vetoed by the
real powerholders.

The exercise of decisionmaking power begins with partnership such
as joint policy boards and mechanisms that permit negotiation of
conflicts., Power can be delegated to citizens, teachers and student
groups as has been done in certain Model City agencies and in perfor-
mance contracting to groups of teachers. Control means that making
policy and governance are in the hands of the previously uninvolved.
Community control of schools and neighborhood corporations are examples
of this rung of the ladder.

17Arnstein, op. cit.

vy
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The last decade testifles to the powverful bellef in the efficacy
of participation as a woy of lmproving the effectiveness of institu-
tions., Student uprisings on campuses and in the hign schools, the

broadening of representation within political parties, growing
acceptance in Industry of th: concept of partigipatory management, the
changing rituals and greatev lay involvement in churches and the
struggle for community ceatroel in various cities--all of these mirror
the deep need of people to achieve more poweL over the institutions
that influence their lives.

Why This Strategy?

Why is participation being pushed as a strategy to cure the ills
of urban school systems? While some reformers see citizen participation
jolting rigid bureaucrats out of their offices and leading to a
redistributlon of power in governing the schools, others see participation
as a legitimate end In itself. No monolithic view or consensus exists
among reformers as to the benefits that would derive from increased
participation of the excluded. Reformers cluster around the particular
outcomes that they predict would result from increased participation.

These different anticipated outcomes are based on different values.
We will return to this later. These outcomes can be divided into four
groups: ideological, social and individual therapy, political, and
educational. These are rough groupings, not complete compartments} much
overlapping and slippage occur.

Ideological

The virtues of participation are buried deep in the marrow of
democratic tradition. Without citizen participation, individual self=-
improvement and the protection of one's interests will be endangered.
Most important, a general consensus of what is needed will eventually
emerge from participatiui.. Finally, widespread participation will check
leaders of public institutions and make them accountable for their
decisions. The character of the participation includes voting; PTA
membership, citywide committee work on educational matters, testifying
and attending public hearings and membership on pollcymaking boards.

To ideological reformers there should then be more client
participation in the governance and operation of schools; not only
because it is a public institution but also because through participation
the democratic process will work for all concerned. The main difficulty
with the ideology of participation is simply the traditionally low level
of public participation in institutional life. Robert Dahl pointed out
that about one in four Americans engage in any kind of political activity
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beyond voting. He feels that evidence can be generalized to
schooling. 8" Low turnouts for school board elections, few parents
joining PTA's or any organized interest group, and lack of knowledge
about -school issues paint a drab picture of uninvolvement except

for certain referenda or episodic issues such as sex education. This applies
not only to ghettoes but suburban areas as well; it weakens the
argument of those who call for more participation to make institutions
democratic., Related to the low level of participation is the fact
that people turn out mostly to protest instead of just exercising
power or feeling democratic. If they have confidence in their leaders
or have no cause for protest, evidence indicates that participation
remains wminimal.

The ideology of participation in order to maintain democratic
institutions seems to be no more than a series of assertions; ones
that occasionally rationalize other interests. What appears to be an
idevlogy often slips into a strategy to achleve other ends. With some
critics what begins with a firm commitment to the absolute value of
citizen participation turns into an argument for involvement as an
instrument of change. ‘

$ocial and Individual Therapy

Participation leading to the upper rungs described earlier
performs several important functions. It can relieve the personal
sense of isolation that many ethnic poor feel today; it can nourish
self-esteem because involvement often leads to acceptance; and it can,
according to Mario Fantini, "teach--at least at the sub~conscious
level-~the skills of give-and-take ?f power relationships and of
planning and working toward goals." 9 "Such a rationale for involvement
is applicable not only for poor individuals but also for students and
teachers.

The second function that participaticn, especially if it leads to
control, can perform is for the community. We live at a time when
life is fragmented and too compartmentaliged. Constant change
disorients people and splinters stable communities. With the constant
emphasis on technology and progress, dehumanization has occurred. All
of these forces have destroyed the traditional fabric of community in
this country,creating a paralyzing sense of powerlessness in individuals.
Citizen participation can be instrumental in creating and developing
a sense of community.

8Rrobert Dahl, "The Problem of Participation," Oliver P. Williams
and Charles Press, Democracy in Urban America (Rand McNallv, 1961),
pp. 40Un=-410.

lgﬂnrio Fantini, "Community Control and Quality Education in Urban
School Systems,'” in Henry Levin (#d.) Community Control ob Schools
(Washington: Brookings Institution, 1970), p. 52.
»
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Among some black leaders, the rapid emergence of raclal
consciousness provided the necessary tool to mold a core of racial
solidarity around common values, customs, and aspirations and locate
all of this in the community. An organic community could be built
that would give black individuals that sense of somebodyness that
white America could not offer. If posed as a set of hunches, the
gtrategy deserves consideration. 1f affirmed as facts, much is missing.
Participation for mental health purposes might be useful in giving
people a sense of control over their lives, With this goes a very high
risk. Failure to gain tangible outcomes from the promise of partici-
pation could harvest a deeper, more infuriating anger, or paralyzing
apathy. Such was the case with urban renewal in the 1950's, community
action Baograms in the mid~60's, and the current experience of Model
Cities. In one way or another, all of these efforts were based on
the proposition that powerlessness could be cured by participation and
organization. Without any real distribution of power, control remained
with established authorities and incurred profound resentment in
participants., '

A second problem relates to Dahl's observation about the histori-
cally low level of participation. Reversing the pattern would be most
difricult; the spate of elections for community school boards, Model
City and antipoverty boards with low voter turnout suggest thdat no
reversal is in sight., LUxperiences in the antipoverty programs of the
1960's and Model Cities point to the customary process of middle-
class citizens in low~income areas crowding out lesser-skilled poor
citizens, thus narrowing the circle of involved people to tho. who
already possessed skills from previous experience with participation.

A final problem with citizen participation leading to community
development is the diftficulty in reversing social trends. For the last
two centuries, the trend in this country has been toward identifyiag
education with the schools. Thomas Green points out that aid to
edu-ation is aid to schools. Improvement of education gets converted
into questions about the reform of schools. This specialization is
reinforced by the schools getting tagged with responsibility for
carrving on education that had previously been carried on by other
institutions as the family, the apprenticeship system and industry.
Education becomes a specigl function located in schools and separate
from the rest of society.” Reform efforts are attempting to reverse
that process by having the schools expand their community tunction to the
puint where it becomes the agent tor change. This simply runs counter
to a powertul social force at work for some time.

loubviously, there are signiticant exceptions to this generalization.
Dayton and Philadelphia model city experiences, amony, others, appear
to have meaningfully nsed citizen participation at specific points in
time.

-1 . Mo . - . 0o ,

Fhomas ureen, Scuoods and Communitioes: A Look Forward, Community
and Schools (larvard ducation Review, 1969), pp. 117-118,
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Political
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Participation of citizens, students, and teachers in achieving
certain political ends is more often considered privately by certain
groups of school reformers. There are anticipated outcomes none-
theless., With the recent upsurge of militant demands, riots,
demonstrations, and the rising tide of ethnic conflict many people
became seriously concerned about the domestic upheavals and the
increasingly strident demands which were made upon it. While
motivation was always complex, participation offered a straw for
reformers to grasp. The thinkine went like this., If the groups
could be given power and their own resources to work with, the
tensions would decrease. Tensions decrease; social stability returns.
Participation is seen as a maneuver to defuse volatile demands.
Examples of this are many. While many have criticized the Bundy
report recommending the decentralization for New York City Schools,
the series of events triggered by the report which ended in a State
law mandating a form of community controlled school districts has
indeed removed explosive confrontations between teachers and black
and Puerto Rican parents from the front pages. More importantly it
gave the excluded parties sufficient pieces of the power to quiet
them. Similarly, with teachers and students various participatory
mechanisms have been developed in times of stress to lessen potential
conflict and satisfy both parties. Most superintendents at some point
in their tenure have had to deal with conflicting demands from diverse
1 :ssure groups. If nothing were done by these superintendents to
satisfy these demands, the stable conditions which schooling requires
would not have been established.

Participation is political to ihe degree it is used as a tool to
make institutions more responsive to their clients. In the antipoverty
programs underwritten by Democratic administrations, maximum feasible
participation of the poor was a weapon to shove city governments which
had traditionally responded to minority groups with clout into being
responsive to blacks. Participation forced changes in city politics
and policies. The use of participation and control to convert agitation
into constructive support of the social order, trying to make unrespon=-
sive institutions responsive, is no novel stratagem. The problem with
this anticipated outcome of participation as a strategy for changing
urban school systems is two-fold.

By defusing political conflict between competing interests and
giving people pieces of power will more time and energy be taken up with
political manuevering than with dealing with the goals of schooling?
Evidence indicates that it will. Personal accounts of superintendents,
board members, administrators and community members invariably focus
upon the enormous drain on their time and energy in dealing with
political issues of broad community involvement rather than addressing
educatiocnal concerns. The recent community control crisis illustrated
how large amounts of time were devoted to dealing with participant
demands for change. Accounts of these experiences reveal that little
else was done other than being responsive to political trends throughout
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the community. [Gittell, QOcean Hill=Brownsvillei Mayer, Teachers
Strikes Pois, Chicago]. What should be asked is what other realistic
choice did schcolmen have? To further ignore such demands would be
akin to ostrich~like behavior. The consensus necessary for schooling
to operate internally would be unattainable until political conflict
is either defused or resolved. While participation is not directly
related to improved student performance, it is related directly to
creating the necessary stability for other factors determining
achievement to operate,

Will an institution prodded into being responsive be more
effective in achieving its stated aims or will it simply be more
responsive to other needs of its clients? The literature on organiza~-
tions is rich in examples of goal displacement. Applied to schools,
it often means that more emphasis is placed upon maintaining the
support of participants than in striving to achieve the goals of
effective schooling. In crude terms, the institution tries to make
its clients contented, meet their needs to voice opinion, make minor
decisions, include courses of study demanded, provide services not
previously considered to be a function of the school (e.g., selling
used clothes to neighborhood residents) but does not necessarily achieve
the goals of schooling. There is little evidence to support this.

In suburban school districts, parental demands for more homework
results in a policy for so many hours of homework a week. Research
shows little connection between the amount of homework done and
achievement test scores. Another community demands an all-black
faculty and administration; the system provides for that. Evidence has
yet to demonstrate the race of teacher influences achievement. A major
review of eight community control experiments could identify as the
most significant accomplishment:

...the process whereby local participants have learned
to become politically and socially effective in the face
of overwhelming odds and limited power.

Whatever ''politically and socially effective' means, the point that
schools were meeting other kinds of needs remains firm. The unanswered
question remains: Can achievement, as a criterion to measure goal
success, be attained unless these needs are met?

Educational

This outcome for parent participation is based upon the belief that
were parents more involved in the educational affairs of the community,
they would receive a part of the results of schooling. LIncreased
participation or control could shape positive parental attitudes toward
the school. This would create a more supportive learning climate for
their children. Similarly, teachers argue that were they given the
power to govern themselves, to make policy decisions about curriculum,
instruction and professional improvement, the school would achieve its
aim. The assumption concerning student participation demands predicts
the same outcome.,
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Nooriem evidenee exigts to support these beliefs,  Resevarch has
vel to sustaln any of these assertions,  Thero have bueen some
scatterad resalts reporting achlevement galns and improved attitudes
iu children, but few claime have endured with time or change in
persannel . Past experlence with community participation has ylelded
no direct tie between effoctive dchoolling and participation or
control,  Prodicvied outeomes of traditlonal goals of schooling repre=
sent fope more than conf ldence.,

summary

According to many reformers, governance and organization of urban
school svatems are the basic problems. Partivipation with differing
levels of power is the best lever of change. By employing the
strategy of participation, the goals of schooling will be achieved.

We have tried to show that the assumptions and analysis of the problems
as presented by critics of urban schools are both supported dand un=
supported; the merits of participation as a strategy to achleve certaln
ends are uncertain. When ends to be achleved are investigated, it is
found that this is what I8 at issue,

e goals of education represent values of groups who have the
power to set them. Goal=setting or policymaking is highly political.
The anticipated outcomes of participation are a set of alternatives and
usually conflicting but not mutually exclusive goals. The values
implied in these goals simply cannot be argued away or debated into
power: they are deeply held feelings abut the way things ought to be,
Reformers believe that people should parcticipate in their schools
because they are their creation. People should participate in their
schools so that we can end conflict and maintaln a stable social order,
People siwould participate in their scaocols so that they can feel better
about themselves and bulld a better community. People should partici-
pate in their schools so that their children can progress further than
thay have.

These values clash. No single person or group can decide which
vialues should become policy. The political process within school
svstems decldes which groups will prevail. Political process is so
structured that the usual broad participation of interest groups to
achieve some kind of valuve consensus has not occurred. The usual
bargaining process that permits individuals and interest groups to
advocate particular policies and programs has not operated. The only
advocacy heard has been generally that of professional schoolmen for
their recommended policies. Nonetheless, it is Important that the
issue be seen in terms of the value conflicts that have permeated this
Nation for over two centuries. The necd is for continuing public
clarification of values that underlie alternative policles rather than
coating the issue in layers of statlstics, sophistry, or rhetoric.

6=



¥here To Got Conclusions

Beyond clavification of values underlying policy choices, the
foragoing analysis has also suggested two interrelated components
for change in governance and organization of school systems., They
are!

1. Reduced size of operating units--sub-systems,
regions, schools, ete.==to conform with
recommendations on effective size of onerautions.

2. Menhauisms that provide for meaningful involvement
"~ 6F various participants in voicing their concerns,
raising alternative policies to those recommended

by the administration and negotiating conflict.

Size is critical to effectiveness., A vast literature on organi-
zations testifies to the importance of scale. Size of school di
school districts has been found to be related to adaptability.””

One logical direction to pursue in large school systems is some form

of decentralization that results in sub-districts of about 10,000
students for grades one to twelve. There are similarly effective

sizes for elementary and secondary schools in terms of adaptability

and personal responsiveness., These should be given weight in designing
a pilot effort, Relation to size is the component concerning
participation.

While the benefits derived from participation are mixed, the
existing professional dominance of policymaking in school systems,
combined with the growing body of evidence that participation at the
middle and upper rungs of the ladder produce respousiveness on
organizations, compellingly argues for inclusion of different kinds of

mechanisms for involvement.

Participatory Mechanisms

These mechanisms can be seen within the framework of two kinds of
decentralization. The relationship to size is critical. Administrative
decentralization has occurred in a number of major cities. Which
functions (supervision, accounting, personnel, purchasing, etc.) remain
centralized and which are delegated to sub-districts differ from place
to place. Administrative decisionmaking is more important to what
happens in schools. While responsibility is shifted to regional
administrators, there is usually no corresponding shift in authority.
Within this context, few cities have utilized citizen participr ton
beyond advisory boards. Totally dependent upon regional admin. crators

2
Truman Pierce, Controllable Community Lharacterlggi ji lated to
the Quality of Education (New York: Teachers College, 7), p. I5F.
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for information, lacking funds to provide for sufficient staff and
essential expenses, such participatory mechanisms lack influence.
They seldom become more than sounding boards for narrow concerns
and a rubber stamp for administrative decisions. While other
mechanisms for participation are not precluded by administrative
decentralization, its history suggests a low~level of citizen
participation and power=-sharing.

The other form of decentralization is political. Due to
external demands upon the schools, a shift in governance, an actual
transfer to policymaking power from the board of education to another
group takes place. Such a4 shift can be legislatively mandated as in
the New York City schools; (1970) it can be done locally by the
school board as in Washington, D. C. Adams and Morgan schools (1967~
1970); or it can be jointly agreed upon between Federal or State and
the local school district as in U. 8. Office of Education-sponsored
Career Opportunities and Rural=-Urban Development Programs or State-
managed schools. Such moves represent a political formula for
resolving conflict over and in schools.

The range of participatory mechanisms under political decentral=~
ization is broader. At one end of a continuum of participation would
be those schools that are granted complete control over resources and
personnel in one or more schools, by the central board. In the middle
of the continuum would be governing boards in which decisionmaking is
shared between administrators, citizens or other constituencies in
certain policymaking areas. At the other end of the continuum would
be advisory boards with independent resources to finance their activities.
There are, of course, numerous variations and combinations of changed
governance; what is described here is not meant to be prescriptive or
all-inclusive.,

Given the recent turbulent history of community-controlled
experiments and performance contracting in numerous big cities and the
internal resistance from powerful elements among teachers and adminis=-
tration, such delegation of power and responsibility on the part of
school boards will probably be minimal. There should be federally
supported pilot efforts in which governance is controlled by the smaller
community. Suffi-ient resources should be allocated to its operation,

clearly defined responsibilities laid out for each side, and specific

outcomes of the pilot determined.

While governing boards have been delegated certain limited powers
to spend available funds and decide upon certain personnel, curricular
and instructional matters and operate as mini-boards of education, the
mechanism has not been widely accepted. Governing boards should operate
just as community-controlled buards for one or more schools or a school
district.

23Gittell and Hollander, op. cit.
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Most of the participatory mechanisms that will emerge in the
immediate future will range from a limited sharing of decisionmaking
~ power to strictly advisory councils. A number of key considerations
“  over the scope and nature of these and other pilot participatory

. mechanisnms arise,

s

i (‘:- P

Degree of Decentralization

Whether the unit of governance should be a school, a cluster of
schools, or a school district should be compatible with effective
size of operation. A decentralized district of 25,000 students is
probably too large, as one high school of 200 students is probably
too small to do what has to be done. Unit size is a crucial factor
for consideration.

Character of Funding

P 1f the governing or adviiory board depends upon the central board
” of education for professional and secretarial services, personal
expenses and funds for publication, there is little likelihood that
substantial issues will be considered and resolved. Participatory
measures have historically been frustrated by fiscal dependence upon
the very people they are to advise and share governance with. The
least common denominator of any participatory mechanism should be a
separate and adequate budget for internal operations.

Character of the Board

Issues of the appointment or election of members, which groups
are to be represented and to what degree (ethnic, socioeconomic,
professional, lay, geographical, etc.) and how membership should change
are difficult and must be decided.

Decisionmaking Domain

It would seem that participatory mechanisms would restrict them~
selves to considering narrowly defined issues, given the board of
education's statutory power to make policy and the professional staff's
expertise in implementing policy decisions. This is deceptive. When
one considers that goal-setting (policymaking) and goal-implementation
(administration) are so intertwined as to be virtually indistinguishable,
then it is most difficult to separate lay from professional decisions.
The highly charged policy issue of reading retardation is an example of
this.

A board of education policy decision could valuably spend one year

in doing nothing but focusing all curricular content, instructional
methods and in-school experiences in the elementary school upon the
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improvement of reading. Such a decision is properly made by a board
of education; it is one goal chosen that reflects the values of the
laymen that made the policy, Presumably professional administrators
would design various strategies td implement the policy and work for
its successful completion. The political consequences that flow from
particular strategies complicates the division between lay and
professional. For example, the superintendent and his staff may
suggest to the board the following alternative strategies:

a. Release pupils two days each week for the entire
school year in order f>r concentrated staff
development in the teaching of reading or,

b, Hire more teachers and teacher aides from the
community to decrease the ratio of student to
adult or,

c. Contract out a number of schools to a successful
commercial reading-improvement  organization or
three hours of daily instruction or,

d. Concentrate funds on researching the reading
programs that work best with children.

Each alternative, carries political ramifications that the board may
or may not wish to pursue. No doubt at a lower level of specificity,
there is little political content to technical decisions. Similar
mixing of policymaking and implementation occurs in decisidéns to clear
slums for urban renewal or establishing an antiballistic migsile
program,

The point is that ends (policies) and means (implementation
strategies) are so Inextricably tied together that the usual distinction
is blurred between lay and professional, qualitative and quantitative
decisions,

No hard, realistic distinction can be drawn between types of
policies or lay and professional domains of policymaking. The domain
of advisory boards is thus all policy decisions and implementation
strategies decided upon by the regular school board.

Advisory boards theoretically advise. They can bring to bear an
enormous amount of influence upon administrative decisionmaking and
operations and, hence, policies if they would--

1. Assess areas of need and supply specific information
about such needs.

~

Evaluate current operating policies by establishing
criteria for success.

. Recommend new and ditferent policies and procedurces
to those who make policv.

-1yl



The advisory board--independently funded, representative of various
conatituencies, a place where alternative policies are discussed=--
offurs the leadership of participatory mechanisms opportunities to
profoundly influence the direction and management of the larger
- school system, The test of this proposition should be contained
. within a pilot effort. |

Succegs Or Faillure

By what criterion should these pilot efforts in governancé reform
be judged? Since no direct relationship between a change in governance
or organization and student performance exists now, a change can only
provide a stable political environment in which school personnel can
dirvectly influence learning outcomes. Political stability indicators
might be the levels of community, student and professional confidence
in the scgzols, amount of time and space in media devoted to school
conflict,“” perceptions of education groups toward the participatory
mechanism and the degree of consensus existing in community and school
as to what the school is and should be doing. Other indicators can be
added.

Such a criterion makes it possible to determine the success or
failure of a particular pilot effort without unreasonably burdening it
with what governance and organization reform cannot directly do, such
as raise student achievement, improve self-estecem of children, etc.

-

Recommendation

We recommend that a minimum of three pilots in governance reform
be tested. One should be community-controlled$ another, shared-power
arrangement in the form of a governing boardjand one an independently
funded advisory council either for an individual school, a cluster of
schouls, or a school district.

4Stability is not synonymous with lack of conflict; stability
implies that mechanisms for resolving and managing conflict exist and
work satisfactorily. Conflict cannot be abolished. As long as values
differ, it will continue.

’
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Chapter 4
SCHOOL PERSONNEL AND THE PROBLEM OF INCENTIVES
by

Lawrence J. Barnett
University of Wisconsin (Milwaukee)

and

Roslynd McClendon
Detroit Public Schools, Michigan

Introduction

If teachers and administrators were completely satisfied in every
work-related way would children learn faster, better and more? Common
sense, not research, suggests that there may be a relationship between
job satisfaction of educational personnel and pupil learning. The most
optimistic speculation--offered principally by teachers~-asserts that
job satisfaction stemming from various changes in conditions of work,
ranging from remuneration to autonomy, would ma:imize pupil learning.
The most pessimistic speculation--advanced principally by researchers
and other skeptics--is that little or no effect on pupil learning would
be likely to result if school personnel were significantly more satisfied
with the various rewards associated with their work. It must be noted,
however, that the question remains an open one because of the great
evidential void encountered when pursuing resolution. Nonetheless,
exploration seems worthwhile for a number of reasons. Not the least of

‘these is the virtually universal conviction of school personnel that the

reward systems in which they function are insufficient, depressing and
ultimately ramify pupil achievement. The strategic positioning of these
personnel coup'ed with the wisdom of W. I. Thomas' admonition, "If men
define situations as real, they are real in their consequences," suggests
careful and serious exploration of the efficacy of upgrading school out-
put through changed reward practices.

In this paper the term "reward" should be understood to mean any
event, occurrence, material acquisition or perception derivative from
work in the school context which leads to feelings of satisfaction, accom=-
plishment, security, self-esteem, and usefulness. A reward is any exper-
ience which may cause school personnel to feel pleased with themselves.

As in other formal and complex organizations, participants in the
school experience locate sources of rewards in the networks of rules,
regulations, social norms, values, and production expectations. However,
it is important to note that sources of rewards may also be potential
sources of frustrations. From any given source it is possible through
compliance or non-compliance to derive satisfaction (reward), dissatisfac-
tion (deprivation), or neither satisfaction nor dissatisfaction (nothing).
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People and conditions heing disturbingly variable in nature, it is
possible that what is seen as rewarding hy some will be perceived as
depriving to others, and evoke neutral responses from still others,

Some differences in responses can be associated with such variahles as
social claas, ethniecity, race, age, sex, educational level, cultural
background, status, social geography, and other less discernible factors
in combination and syntheses. Despite the high degree of variability in
both stimuli and responses, some generalizations have been developed and
may be useful in this discussion. Much descriptive material regarding
reward systems related to the achievement of organizational goals is also
available for consideration,

At this point a further definition of terms seems in order. Etzioni's
definition of organizations accurately reflects the authors' general
characterization of public school arrangements. He suggests that:

> Organizations are social units (or human groupings)

5 deliberately constructed and reconstructed to seek

- specific goals. Corporations, armies, schools,
hospitals, churches, and prisons are included;

tribes, classes, ethnic groups, friendship groups,

and families are excluded. Organizations are
characterized by: (1) divisiins of labor, power,

and communication responsibilities, divisions which
are not random or traditionally patterned, but
deliberately planned to enhance the realization of
specific goals; (2) the presence of one or more
power centers which control the concerted efforts

of the organization and direct it toward its goals;
these power centers also must review continuously

the organization's performance and repattern its
structure, where necessary to increase its efficiency;
(3) substitution of personnel, i.e., unsatisfactory
persons can be removed and others assigned their
tasks. The organization can also recombine its
personnel through transfer and promotion...the

term organizations refers to planned units, deliberately
structured for the purpose of attaining specific goals.l

It will surely be noted that while organizations are 'deliberately
structured for the purpose of attaining goals," the ordinarv citizen as
well as the most sophisticated social analyst is well aware that facts
of organizational life are more complicated than that statement would
suggest. Competing, displacing, obstructing, subverting, diffusing,
obscuring, or otherwise frustrating organizationally defined end-states
are various other forces operating both within and without the entity.
The sources of these blunting encrgies are many and varied. But those

Amitai Etzioni, Modern Organizations (kEnglewood Cliffs, New Jersey:
Prentice-Hall, Inc., 19€¢4), p. 3.
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most germane to the purpose of this exposition are located principally

in the personal and group reward or goal agendas of school personnel.

The goals of educational personnel are not always in contradiction with
the stated goals of the school organization. The task of bringing the
gtated goals of the school into congruence with the individual and group
goals of its human components is a most complex and difficult task. The
perfectly tuned system wherein all motives, goals, and associated rewards
exist in harmonic resonance is unimaginable to these writers. Reduction
of the system's dissonance, or, put more positively, improvement of its
intonation seems a more realistic aspiration.

It seems important to offer here some analysis of the school organ-
ization and the internal and external forces which influence the behavior
of its components. This brief discussion will reveal in sociological
terms some sources of motivational impetus which tend to compete with or
obstruct the achievement of schools' stated goals. This will largely
constitute the baseline for the generation of such suggestions for
changes in conditions and practices as will evolve from this work.

Analysis of the School

A most cogent analysis of the school directed at understanding its
receptivity and resistance to diffusion of so-called educational innova-.
tions was prepared by Sam D. Seiber. Although admittedly "based on heu-
ristic assumptions,' this work explains effectively the context into
which one would introduce changes in reward or motivational systems.

This portion of the paper will then lean heavily on Professor Seiber's
analysis. He identifies four aspects of the educational system he
believes to be crucial in the understanding of its response to various
change stimuli. They are:

1. Vulnerability to the social environment.
2. The professional self-image and associated values
of educational personnel.
3. The diffuseness of education goals.
4. The need for coordination and control of the primary

clientele, as well as the employees of the system.

Compressing these four aspects into a terse technical statement, Seiber
says, ''We view education then, as a vulnerable formal organization with

diffuse goals, whose functionaries are qua&l-pLOfLSblUndlb, and which is
devoted to processing people within its boundaries.

) LA

=Sam D. Seiber, "Organizational Influences on Innovative Roles,” in
Terry Uidell and Joanne Kitchel (Eds.), Knowledge Production and Utiliza-
tion in Education Administration (Lugene, Oregon: The Center for the
Advanced Study of Educational Administration, CASEA, 1968), p. 122,
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A brief exposition on each of these decisive characteristics of
the educational system seems in order.

Vulnerability

Seiber defines vulnerability as 'the extent to which the organization
ig subject to powerful influences stemming from its environment irrespec=
tive of the goals and resources of the organization.' He reiterates the
definition of, "The probability of being subjected to pressures that are
incompatible to one's goals without the capacity to resist." He then
gues on to cite three characteristics of organizations which testify
to a "high degree of vulnerability." These are:

(1) subjugation to the environment )

(2) discrepancy between the demands of the environment

and the goals of the organization, and

(3) 1inadequate resources for achievement of

organizational goals.3

Expl ‘ning the effects of vulnerability on the adoption of changed
school practices, Seiber offers the following:

Changes in practices that run the risk of disturbing the local
community are eschewed...innovations are adopted which are
promoted by local publics. Indeed political feasibility often
carries greater weight than does educatioanal value in detep-
mining the adoption of certain innovations...The new practices
imported into schools tend to be non-disruptive, or outright
gservices to the community...Further, innovations that are per-
suasively publicized across the nation become candidates for
adoption, regardless of their educational significance.

In regard to the effect of organizational vulnerability on internal
relationships in the school, especially as they relate to attempts to
change practices, Seiber offers the following statement which is most
highly related to the burden of this paper:

The vulnerability of the system might also affect internal
relationships in a fashion that reduces serious educational
experimentation. An organization that is subject to control
by a local constituency, and whose activities are potentially
visible (by virtue of the fact that its clientele move in and
out of the system every day), requires a high degree of con-
sensus on goals and procedures in order to present a united

31bid.

%Ibid, p. 125.
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front., Lacking such consensus, the organization's leaders
o must insist on a certain measure of secrecy. These conditions
=) might promote dominative ralationships between administrators
2 and teachers, and also strong informal control among teachers
that might tend to countervail the exercise of professional
discretion. Thus, radical departures from typical classroom
practices are subtly discouraged lest parents make invidious
comparisons with other staff members. The same kind of re~-
straint probably acts upon principals and, perhaps, even
higher administrative personnel. In short, caution may be
generated wit! In thu school apart from anticipation of either
support or condemnation by the community. Efforts that are
exerted beyond the call of duty by an individual practitioner
might be viewed with apprehension because they threaten to
raise community expectations for other staff members. Re- ;
striction of production on the part of industrial workers due
to vulnerability to shifting standards of performance has been
an object of study for almost forty years. Presumably the
assumption that teaching is a "profession™ has prevented us
from examining teachers in the same light.d :

The Professional Status of Teachers

In this discussion, Seiber lists three essential characteristics of
persons in occupations regarded as professions. These are:

1. They perform a personal service that is regarded as
indispensable in modern society.

2. They possess a high degree of technical competernce.

3. They enjoy considerable autonomy in their work.

The services that teachers render are unquestionably regarded as
"indispensable" to the good and welfare of American society. This remains
true of upwardly mobile groups. For many immigrants, the disappointment
which resulted from the discovery that the streets were not paved with
gold was softened by the belief that educational achievement was the
surest route to status, freedom and well-being. Although the educational
objectives of teaching remain in high esteem, there is considerable ques-
tion concerning the technlcal competence exhibited by members of the
teaching force and certainly much evidence which reveals their lack of
autonomy. Lt can be noted that despite the "methods" focus of many
teacher-preparation programs, the technical competence of teachers of
poor and minority children is subject to serious doubt in the face of
the record of continued massive academic failure. Asking, telling,

~

5Tbid, p. 126.

61bid, p. 128.
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managing, organizing, demonstrating, relating, and other skills seemingly
successful with children from majority racial and socioeconomic strata

are clearly not applicable to all schools. If one includes administrative
personnel as part of the instructional instrumentation of the schools,
then a strong case may be made evincing much evidence of lack of appro~
priate skill in that quarter as well. Such an analysis would surely
include the manifest Jissatisfaction of ghetto parents with school offiw
clals, resultant personnel dislocations and structural reorganizations
currently in motion in many big cities.

It seems clear that teachers in most schools are not really auto-
nomous. Instead, they are cast in the role of functionaries in a rather
loose bureaucratic system. Teachers are not free to make decisions con-
cerning what they will teach, how they will teach, whom they will teach,
when they will teach, under what circumstances they will teach, what
incentives, rewards and negative sanctions they will employ, or what
remuneration they will receive.

Seiber cites some further distinguishing characteristics of educa-
tional personnel:

There are also certain attributes of the teaching force
that distinguish the occupation from recognized profes-
sicnal groups. The overwhelming proportion are women;
they are heavily recruited from the middle and. lower-
middi. classes; the lower half of the ability continuum
falls far below the average for other professions;

only about half of secondary school teachers and one
quarter of clementary teachers have any training beyond
college; salaries have failed to compete favorably with
salary ranges in occupations requiring equivalent levels
of preparation; teaching stands at the bottom of the
professions in prestige; and occupational commitment is
extremely low, as revealed by the fact that most teachers
do not expect to remain in teaching until retirement,
and only a small proportion of those who receive teacher
training remain in the occupation longer than ten years
(Jessup, 1967). Tor all these reasons, teaching is not
a4 profession in the sense that we understand law and
medicine to be professions. It appears, nevertheless,
that teachers adopt the full-fledged professions as their
reterence groups.  (This might be due to their identifi-
cation with college professors and the upward mobility
aspirations of lower middle class membors.) The insti-
tutionalized gap between occeupational reality and the
asplirations of teachers is characteristic of "quasi-
professions."’/

e e o b e et e ®

1bid.
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Speculating on consequences of ambiguous professional status, he
posits the notion that “status insecurity' affects the response of
educational personnel to changed practices and procedures. Thus the
top~down installation direction of reform serves to reaffirm the
teachers's lack of autonomy. Their tendency appears to be rejection or
resistance to such changes as further impingement on their already struc-
ured domains. The suggestions or demands which frequently come from
parents and other laymen are received with even less enthusiasm and
greater resistance as the ultimate eroders of professional image. Seiber
suggests further tihat status-insecurity has other depressing and sub~
verting effects on the motivation of teachers and other educational per-
sonnel Lo apply changed practices:

Status-insecurity in organizations has also been observed
to cause "ritualism™ or over-compliance with means to

the neglect of ends. The teacher who dismisses his

class for independent study, or who withholds a grade
until a slow student has had a chance to master the
material, or deviates widely from an approved lesson

plan is risking a reprimand that he can i1l afford in

his insecure position. 8o teachers tend to overcomply
with regulations, even when innovative behavior is
nominally condoned, or when the educational goal is
clearly better served by Yirregular" behavior. Ritualism
might undermine the purpose of a new, demonstrably worth-
while innovation since it is always possible to comply too
rigidly with even the best procedures. If discretion is
never exercised, it is doubtful that any classroom innova-
tion will work effectively.8

Still another effect of status=insecurity on the behavior of
teachers is noted by Seiber. He observes that teachers do not talk with
each other very much about teaching. He suggests that this phenomenon
may result from the tacit conviction that it is impolitic to reveal
lack of expertise, that it would weaken claims to professional status and
cites a study reported by Lippitt in 1965:

Further evidence comes from a survey in which teachers
were asked to nominate practices they knew about that
might contr+buté to the mental health condition of pupils.
vut of a total of 330 practices that were mentioned, only
30 were indicative of knowledge of what other teachers
were doing---~the overwhelming majority were practices

that the teachers themselves were following. The research
concluded, "People usually do not know what other people
are doing within their school buildings." Concealment

by quasi~-professionals of an inadequate base of knowledge

Sibid, p. L129.
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and a limited set of skills might be necessary to permit
them to preserve theilr professional identity. Such behavior
might be especially appropriate when it becomes a matter of
revealing classroom difficulties to other teachers. Advice
might be least often sought, therefore, on precisely thoge
problems that are most critical.

In critical discussions of the school a frequent target has oeen
the single salary schedule and its equalitarian distribution of remun-
eration irrespective of differentiated ability and productivity. In this
regard the practice of offering incentives--monetary or cther forms--has
been suggested as a way of encouraging greater effort toward the achieve-
ment of better educational results. Seiber asserts that there are power-
ful forces which would negate such effort.

The rejection of bureaucratic incentives for greater

effort is another consequence of quasi-profession.lism

that bears on innovation roles. Professional self-esteem
rests upon two bases: unstinting service to the individ-
ual needs of clients (which depe ds upon a iarge measure

of privatized discretion), and recognition among colleagues.
But formal incentive systems related to performance rest
upon vbservable behavior and such incentive systoems violate
two of the core values of professionalism. Thus, local
merit plans are opposed as at once undermining collegial
authority and violatiug the privileged nature of the
professional-client relationship.lo

Finally, he notes that the teacher-pupil relationship has been
identified by researchers as '"the most important source of occupational
pratification for most teachers." He infers from this evidence a most
interesting notion about teacher behavior and motivation:

...cmpha 'is on the affective~-particularistic aspect of

the relationship with students affords an alternative

to technical expertise as a means of controlling and
motivating students. This emphasis also serves to
legitimate the demand for greater discreicion and autonomy.
Because it is presumed that many students are unique -ind
must be dealt with on their own terms, and that every
classroom is dif. crent from every other classrorm, it
becomes bootless 'to suggest innovations that were developed
for other students in other classrooms. In effect, the
intimacy of the teacher-stident relationship spurns the

ibid, pp. 126-30.

“)Lb_i_d_, p. 130.
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advice of outsiders, This state of affairs might explain
the situation observed by Lippitt:

We find in teachers a resistance or an inhibition

to adopting another teacher's inventions. This is
quite different, we find, from the active scouting

for the newast in some of the other fields. Our
interviews seem to suggest, for example, that the

idea of adopting somebody else's practice somehow

is a notion of imitation and that as such it is bad.,ll

Goal Diffuseness

Defining the term goal diffusenegss, Seiber declares:

A great deal has been said about the difficulty of
specifying the multiple, terminal goals of education
and of measuring their attainment, especially the long-
range socialization goals. Goal-diffuseness refers to
this lack of clarity and focus among the goals of edu-
cational organizations. It arises from the wide array
of constituencies that our comprehensive, compulsory
system is obliged to serve,l2

He then explores a number of consequences resulting from this
characteristic. He suggests for example that lack of clarity of terminal
goals serves to strengthen the results of status-insecurity and vulner-
ability in regard to innovation: Suggesting that goal diffuseness leads
to conflict between parents and educators, Seiber turns then to the
phenomenon's effects on teacher motivations, teaching practice, and the
training of teachers.

Ritualistic adherence to certain instructional procedures,and
school regulations might be reinforced by goal-diffuseness also.
Lack of consensus on goals, owing to their multiplicity and
vagueness, might encourage over-compliance with the methods of
education. In fact, the "retreat to methods" in teacher pre-
paration might need re-~examination in the light of educational
goal-diffuseness.

Goal diffuseness also contributes to professional insecurity.
Despite an emphasis on instructional skills rather than on
terminal goals, clarity of terminal goals is probably an
important condition for the development of technical competence.

ipid, p. 131,

121p4d.
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Unable to reach agreement on the afficacy of particular skills,
owing partly to the vagueness of goals and to the problem of
measuring attainment of goals, teachers lack expertise as a
basis of authority, which relegates them to a quasi~professional
StatuS. [ 3]

++. It also seems likely that the difficulty of measuring out=-
comes would tend to demoralize those teachers who do not
possess considerable personal self-confidence. The effect
might be to lessen motivation to try out new practices,
especially those that involve considerable inconvenience

in the initial stages. In ~ther words, a sort of fatalistic
attitude may set in because of the difficulty of attaining
objective certainty about a particular practice.

Coordination and Control

Treatimg the topic of coordination and control, Seiber cites various
structural conditions which serve to identify schools as bureaucratic
organizations:

School systems contain elaborate means for rationalizing the
flow of recruits through the system--through sequential and
horizontal organization of the curriculum, through counseling
and through quality=-control mechanisms that determine promota=-
bility and placement within academic strata. And there are
also mechanisms for governing and rewarding the staff and for
allocating resources throughout a large number of sub-
divisions. Further, because participation by the clients

of schools is non-voluntary and because the clients are
located within the organization, student control becomes

an important organizational concern. Finally, owing to the
commonweal function of education, accountability to parents
and taxpayers is required, which necessitates further bureau-
cratic provisions. Because of all these management problems,
schools systems assume a bureaucratic structure with a hier-
archy of offices, a division of labor with specially trained
incumbents, a proliferation Zf rules, an elfiborate record-
keeping system, and so on. 1

He notes that bureaucratization has reinforcing effects on the quasi-
professional status of educational personnel.
teacher choices in favor of upper echelon decisions regarding curriculum,
textbook selection, performance evaluation, and pupil-control sanctions,

ibid, p. 133,
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He states further that the bureaucratic need for efficiency, hence the
tradition of working the large pupil groups, is in direct conflict with
one of the "core values" of educators, that of individualization of
instruction., Seiber suggests that because of the compélling need to
maintain an organizational structure of high formality, school systems
may tend to solve the dilemma of public demand for innovations by water-~
ing them down such that the structure remains intact aud change appears
to have taken place.

In addition to the above analysis, it is important to go at least
one step further. It is necessary at this point to briefly review the
several current and historical theories of organization as bases for
developing schema to increase the productivity of functionaries in organ-
ization toward stated goals. These theoretical foundations, eclectically
employed, shall, in combination with experiential frames of reference,
provide further undergirding for analyses in this paper.

Taken in order of historical. development, elements of the three

major theories of organizations and motivation are presented briefly
below.

Scientific Management

The central thrust of the Scientiiic Management persuasion was that
problems relating to increasing the abilities of organizations to meet
and/or exceed the requirements of their stated goals were essentially
problems in the orderly, systematic rationalization of process. Pro-
ponents of the approacn argued that the interests of the organization
and its functionaries were ultimately a unity as both were primarily
directed toward material gain. If one could analyze tasks with pre-
cision, divide operations and processes according to various relational
categories, apply appropriately skilled labor to properly matched tasks,
provide a proper ratio of supervisory controls and carefully select,
place and authorize decisionmaking personncl, the organization would
realize the goals it set for itse.f.

Scientific management adherents asserted that the close.t linkage
between work output and payment for work would yield the highest level
of worker motivation. Pilecework was the ultimate arrangement with remun~
cration oceurring in the shortest possible time Trom the event of verified
acceeptable output.

Appropriately spaced hierarchical arrangements of single-point
decisionmaking and conflict resolution explicated Scientific Manage-
ments confidence in expertness, authority, and efficiency. Decision
prerogatives relating to procedures which might have damaging offects
on major=-goai achievement were lodged with those personpel whose interests
it was to satepuard the integrity of major coals.  Thus such goals would
not be likely to be displaced by means which were perceived as goals by
more remotely placed fuanctionarices.




Referring to contemporary "Neo~classical' management theoriats,
Etzioni noted the following:

It is a long way from the studies of coalwshoveling and fatigue
to the sophisticated analyses of March and Simon; however, the
major focus of their approach remains basically the formal or-
ganization, rational behavior, the search for the organizational
tool most suited to serve a given set of goals, and nct the
organizational tool that keeps its participants most happy. The
‘central questions are how is an organization best patterned in
terms of division of labor and of authority and which patterns
of coordination are the most effective; the stress is on choices

individuals make for the organization (and its units) rather .

than on the factors that limit their choices or bias their
decisions.ld

Human Relations Schooi

J

Digsatisfaction with the Scientific Management approach to achieving
organizational effectiveness and efficiency led Lewin, Mayo, Lippitt,
White, and others to work which evolved into the Human Relations approach
to management. They developed and tentativel: verified a number of
hypotheses bearing importantly on the creation and maintenance of organ=
izational effectiveness. In contrast to Scientific Management types,
they focused on the unplanned aspects of organizational iife and concep-
tualized the informal organization as being a most significant determinant
of successful goal achievement. The informal organization was seen as the
set of unwritten rules, norms, values, procedures and practices which
developed among organizational functionaries as expressions of group-
interest responses to formal organizational structure. In direct contra=
diction to the Classical theorists, the Human Relationists asserted that
the perfect organization was indeed a most imberfect fit with the workers'
emotional and social needs which transcended material needs and desires.
Creation of the informal organization as a means of working between and
around the perceived insufficiency and inappropriateness of the formal
structure was seen as an important shaping and operational force in respect
to organizational effectiveness. Discussing the major findings of Mayo's
Hawthorne studies, Etzioni cited the following conclusions:

1. The level of production is set by social norms not by
physiological capacities.

2. Non-economic rewards and sanctions significantly affect
the behavior of workers and largely limit the affect of
economic incentive plans. Two rewards and sanctions
were particularly powerful and both were "symbolic" rather

lDI-jt.-/:ioni, op. cit., p. 31
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than material, Workers who produced significantly more
(or less) than the socially determined norm lost the
affection and respect of their co-workers and friends.

3. Often workers do not react as individuals but as members
of groups.

4. The importance of leadership for setting and enforcing
group norms_and the difference between informal and formal
leadership,

Etzioni and others also note the contributions of Lippitt and White in
their studies of leadership styles as related to organizational group
behavior., The major findings of these studies indicates that so~called

democratic leadership which involved group members in considerable intra-
- group communication and participation led to high~quality output in con~

trast to other leadership styles characterized as laissez~faire and -
authoritarian. Those under democratic leadership functioned well in

situations when leadership was not physically present. These and other
findings suggested that involvement in decisionmaking on the part of
group members, informatiom about goals, purposes, and decisions of other
groups organizationally related to their own, heightened and facilitated
group output. Other motivational factors established as important among
organizational functionaries in respect to goal achievement were associ-
ated with perceptions of the justness, fairness, and reasonableness of
the organizations' demands and requirements.

1

i

Later Th2ories

A r:lentless intellectual dialectic has produced a number of vari-
ations and some distinctively different analyses of organizations and the
relationships of forces and elements which influence their character,
gources of motivation, and effectiveness. Even brief exploration of any
of these is beyond the scope of this paper. Both major and minor depar=-
tures from Scientific Management and Human Relations schools have fre-
quently brought elements of both into more useful or interesting juxta-
position. Through synthesis or addition they have produced new concepts
for research and application. Referring to the Structuralists, Etzioni
lists the wider interests of these students or organizations as including:

1. Both formal and informal elements of the organization and
their articulation.

2. The scope of informal groups and the relations between such
groups inside and outside the organization.

161hid, p. 34.
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3. Both lower and higher ranks.

-4, Both social and material rewards and their effects on
each other.

5« The interaction between the organization and its
environment. '

6, Both work and non-work organizations.l7

Employing the brief overview of basic organizational and motivational
theory and the general sociological analysis of the school presented above,
it seems useful at this point to attempt a reduction in level of abstracw
tion. Therefore, let us turn to some rather more specific references to
the questions of motivation and reward.

Reporting on 12 recent investigations of factors affecting job attiw-

. tudes, Herzberg noted a pattern which would seem useful for the task at

hand, He classified factors found to have affected job attitudes nega-
tively and produced extreme dissatisfaction as "hygiene'" factors and those
factors which produced extreme satisfaction as "motivators." He defined
these factors in the following way:

Two different needs of man are involved here. One set of
needs can be thought of as stemming from his animal nature~-
the built-~in drive to avoid pain from the environment, plus
all the learned drives which become conditioned to the basic
biological needs. For axample, hunger, a basic biological
drive, makes it necessary to earn money, and then money be~:
comes a biological drive.18

Factors associated with that description are "hygiene' factors and include
items stemming from such sourcws as company policy and administration,
supervision, interpersonal relationships, working conditions, salary,
status, and security. Moving to a definition of "motivators," Herzberg
offered the following:

The other set of needs relates to that unique human
characteristic, the ability to achieve and, through
achievement to experience psychological growth. The
stimuli for the growth needs are tasks that induce
growth; in the industrial setting they are the job _
content. Contrariwise, the stimuli inducing Bain-avoid~
ance behaviors are found in job environment.l

171bid, p. 49.

18prederick Herzberg, ''One More Time: How do you Motivate Employees?"

Motivation Series-~Reprints from Harvard Business Review, p. 57.

1p1d, p. 58.
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Herzberg then listed growth or "motivator" factors associated with job
content as achievement, recognition for achievement, the work itself,
responsibility and growth or advancement. His analysis of the results
of the 12 studies showed that of all factors contributing to extreme job
satisfaction, 81 percent were 'motivators'~- or those factors related to
job contaent and only k9 pereent were "hygiene' factors, or those related
to job environment. Of all factors contributing to extreme job dissatis-
faction, 69 percent were "hygiene" factors (job enviromnment) while only
31 percent could be classified as "motivators" (job content).

This report in our view provides some useful “handles' on the issues
relating to motivation and reward of educaticnal personnel. Herzberg's
classification of dimensions of motivation is compelling and useful as
typological reference. The specific division of factors into those
related to job content and job environment seem most germane to our task.
The summary of the results of the 12 studies directs attention to
differentiated sources of motivation, i.e., content and environment.
These are very much in keeping with the systemic analyses presented
earlier in this paper.

N +

Before proceeding with the discussion of the relationship between
altered reward systems$ and pupil achievement, it is useful to call atten-
tion to still another most interesting and contemporary theoretical
formulation. In response to Douglas W. McGregor's Theory X and Theory Y
and based on their recent studies, Morse and Lorsch offer some theoreti-
cal assumptions they label "contingency theory." They described Theory X
and Theory Y as follows:

Theory X assumes that people dislike work and must be coerced,
controlled, and directed toward organizational goals. Further=~
more, most people prefer to be treated this way., so they can
avoid responsibility. Theory Y-~the integration of goalsg~—
emphasizes the average person's intrinsic interest in his work,
his desire to be self-directing and to seek responsibility,

and his capacity to be creative in solving business problems.

Morse and Lorsch note that McGregor's choice was Theory Y as being
most effective. Contingency theory, on the other hand, suggests that
"the appropriate pattern of organization is contingent on the nature of
the work to be done and on the particular needs of the people involved."
Thus their studies have revealed that a more precisely structured and
rationalized organization pursuing industrial research was less effactive
than a more loosely structured rescarch lab. A loosely structured manu-
facturing plant was also less effective than 1 more highly structured
manufacturing plant.

e -

20 . .
Johm J. Morse and Jay W. orsch, "Bevond Theory Y! Motivation

Series -- Reprinted from Harvard Business Review, p. 34.
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Thus far in our quest for bases for treating the question of rewards
and motivational systems, Scientific Management and Human Relatjons theory
have been reviewed together with some of the more contemporary organiza-
tional-motivational thrusts, such as those of the structuralists and
Contingency theorists; suggested system for the classification of sources
of job satisfaction and dissatisfaction was noted; and a heuristic
analysis of the school was presented which characterized it as a loose
bureaucratic organization, staffed by quasi-professionals, with diffuse
goals, a strong need for coordination and control, and manifesting 4 high
degree of vulnerability.

Examinations of organization and motivation theory have led to several
tentative conclusions regarding approaches to the present problem. For
example, attempts to raise the level of school achiesement through the
introduction of various incentives for educational personnel into an other-
wise unaltered system would probably fail to produce the desired results.
We would include in this negative prediction such schema as bonus payments,
differentiated staffing arrangements, honorific titles and other formal
or infurmal material or nonmaterial ceremonial or routinized events thought
to spur school personnei to higher levels of work. The prediction of fail=-
ure rests on both theoretical and empiricsl bases. 1In the latter frame,
there is no evidence which causally or correlatively links receipt by
teachers of material or nonmaterial increments or rewards with higher
pupil achievenznt in the schools of the inner cities or poor rural areas.
This evidential gap includes cross-system as well as intra-system com-
parisons. For example, while teachers of poor black children in New York
City are paid more than teachers of poor black children in Kansas City
and while within either city some teachers are paid considerably more
than others, better educational results cannot be linked to these remun-
erative variations. Moreover, if increased promotional latitude within
the occupation of teaching (such as available in differentiated staffing
arrangements) is related to raised pupil performance, it has yet to be
persuasively demonstrated. Similarly, it has not been shown that "Teacher
of the Year" awards or other less pretentious pat-on-the-back approaches
have been useful. As Seiber has noted, much of what is suggested as incen-~
tives for teachers emerges as anathema to practitioners struggling to
affirm professional status in an organization most defenseless against
external intluences, plagued by pumerous unclear and unmenasurable goals
and molded into organizational structure of great rigidity and defensiveness.,

Reference to the theoretical frame also supports our rejection of
such isolated reward alterations as those described above and others of
similar character. By virtue of the sheer complexity of the problem as
defined by any theoretical position, reward-motivational sorties of any

description as strategy for change scem facile., This is vividly clear

when viewed in the context of deeply imbedded and powerful systemic shap-
ing “orces of a structural, social, and emotional nature. The motivation
and reward of educational personnel as a stratesy for improving the results
of schooling must be considered a1 problem of preat density, subject to
treatment only thirough basic orpanizationad retformiation, aud probablv
through repositioning .n respoect to the orsanizations' relationship with
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the various publics it attempts to serve. The issues relating to the
social repositioning of the school in relation to the wider society are
beyond the scope of this paper. But experimental reformation of the
internal organization along lines to be suggested below is both a feas-
ible and promising endeavor.

Organizational Reformation

A basic question must be answered when one attempts to analyze any
organization with the purpose of increasing its effectiveness. Whether
it be a manufacturing plant, hospital, research facility, bank, social
welfare agency, or school, one needs first to ascertain whether or not
functionaries in the organization at all levels possess basic competence
in relation to the tasks to which they are assigned. The difficulty and
complexity imbedded in such decisions is profound, particularly at higher
levels of occupational status. Here tasks are less clearly identifiable
and notions of the elements of competence are frequently fuzzy and specu-
lative. More discrete and concrete operations such as those found at
lower occupational levels in manufacturing plans are more susceptible to
evaluaticn regarding the skills possessed by employees. In any event,
whatever the difficulties, decisions must be made about competencies in
all organizations for purposes such as promotion, salary increases and
termination. Whether on sound or unsound bases, such decisions are made
and actec upon. The most common useful reference for such decisions is
product. Without treating the pitfalls of even this basic competence
refereuce,we shall take as our standard for judging rural and inner-city
school competence their record of "production" of pupils who attain
national normative levels of academic achievement. As has been documented
in other essays of this work this record is most dismal and unsatisfactory,
particularly to the clientele who are the unwilling recipients of what
they perceive to be grossly unacceptable "product" results.

If one decides that the system is not competent on the basis of
output, one is still left with the problem of identifying the elements
and components most responsible for producing unacceptahle results. It
must be noted that although the school is accountable for results, indi-
vidual achievement is also subject to variation from the interventions
of external influen:es. Among these are physical and mental health, mood,
and gruss intellectual impairment. The most competent teacher imaginable
in a "regular" classroom cannot be expected to successfully compete ‘or
Attention with the pain resulting from advanced tooth decay, profound
depression or the gnawing pangs of unsatisfied hunger.

But, altowing for such factors, we suggest that massive school
failure in the Nation's city and rural schools can usefully be under-
stood as attributable in major part to one or the other, or some combi-
nations of the following two sets of conditions:
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Condition 1. The Missing Competence System

The school is unable to achieve results because of the fundamental
task-incompetence of its functienaries. Teachers do not have skills which ;
enable them to teach the children of the poor and minority populations. A
Supervisors and administrators also lack skills tec help the teachers learn -
how to help children learn. Moreover, the trainers of teachers in the
universities and colleges are at least as unequal to the task as the cert~-
i{ficated alumni of their institutions. The schools' organizational strucw
ture channels the major portion of its energies into gate-~keeping and
system maintenance functions. It systematically displaces ends with
means and is most expert at apolc.ia and ritualized processing procedures
rather than facilitating pupil ! .rning.

Condition 2. The Obstructed Uombetence System

The school is unabie to achieve results because of the grossly poor
fit of organizationa! arrangements with the task-demands of the situation.
Most teachers and supervisory {unctionaries are possessed of sufficient
skill and knowledge to achieve normative academic results with poor and
minority children. They are obstructed from doing so by a system in
rational, political and soclal disarray. It manifests insufficient task
definition and specification, dysfunctional lines of authority and commun-
ication both within the organization and with its legitimate publics and
clientele, insufficient resources, lack of protection from external pres-
sures, poor working conditions, insufficient remuneration, and low morale
resulting from all of the above. While the propositions presented above
are necessarily brief and skeletal, they provide a strategic foothold on
some possible planning and operational options. If some urban and rural’
schools can be reascnably characterized as obstructed competence systems,
what steps can be taken to develop valid and reliable knowledge strategies
and tactics which will insure the removal of obstacles to the cxercise of
competence and result in the achievement of the stated goals of the school?
[f these urban and rural schools can be reasonable characterized as
missing competence systems, then what steps can be taken to generate valid
and reliable knowledge about the nature of competence, the conditions
necessary and essential to learning about competence, the conditions nec-
essary and essential to successful training of competent practitioners,
and the conditions necessary and essential to the application of competence.

From Obqpructed to Facilitated Competence

Yo solution to the problem of school effectiveness as related to
the phenomenon of obstructed competence has yet been discovered. There
{s available in the literature much educated speculation on how the
Nation might move toward amelioration or reduction of schooling prob-
lems. There are a plethora of approaches. Among these are the radi-
cal social reform innovations such as the abandenment of the schools
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(along with the soclal and economic system) voiced by Paul Goodman and
others, to the voucher propositions of Christopher Jeuler (which epon=
sor the generation of competitive school systems), and the decentrali-
zation supported by the Ford Foundation and many tembers of minority
communities. Many of these are persuasive in their own right or in
combinations. However, as an illustrative possibility of how a school
may be reformed to unblock the competence of its functionaries, we find
Morris Janowitz's Aggregation Model most compelling. In very much atten-
;. uated form then, we will offer his conceptualization as one among others
i worthy of consideration. lle defines the aggregation model as '"the espres-
i sion of administrators and staff members who are concerned primarily with
: - a basic format within which change and effective teaching can take place.
Specific programs and techniques are of secondary concern when compared
with organizational climate, institutional milieu, or operational doc-
trine."4! Janowitz of course examines schools as social institutions.

e chooses the term "aggregation' to signify concern for the need to "add
up the parts of the social system in which the teacher must operate.'22
T His interest in additive potential seems rooted in analysis of the preseat
b " school organization which comprises a series of disparate elements and
components which defy summation as a functionally unified and socially
focused institution., Janowitz sees the teacher as the principal vehicle
for the delivery of educational services and he proposes the school be
organized to facilitate the teacher's work. He conceives of this work as
cncempassing professlonal latitude and prerogatives far beyond those
available in most contemporary public schools as described by Seiber and
others. .Janowitz's "teacher-administrator" would be

el
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+..In charge of a group of youngsters...responsible for the
well being and educational progress of these youngsters.

But the teacher can involve a variety of persons, both with-
in and outside the school to see that the youngster has
access to the basic needs and values. In fact, the aggre-
gation model fundamentally is concerned with expanding the
pool of human resources for the individual youngster. There
is no way of knowing in advance to whom a student will re-
late appropriately and who will in effect offer satisfactory
and stable interpersonal contacts. It is the function of
the teacherwmanager to see that such relationships are
facilitated.23

Janowitz asserts that traditional schooling strives for '"the elaboration
of cognitive processes and the enhancement of academic achievement mainly
brought about by reconstruction of the contents of the curriculum accord-
ing to the principles of cognitive devulnpmcnt"zaand arguces for a

lMorris Janowitz, Tnstitution Building in Urban Education (Hartford:
Russell Sage Foundation, 1969), p. 42.

221h1d, p. 43.

231414,

2“1bad, p. 46.
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tedirection of energies. He suggests that

Concern with the structuring of materials is of less impor-
tance.than the sheer question of mobilizing interest in the
subject matter. A central question is a set of rewards and
patterns of motivation which lead youngsters to undertake
the necessary “intellectual™ struggle and effort. These
rewards are most effective if they are immediate, mediated
through personal relations, and are strengthened if they
are unconditional.2d

In the organizational reformation of the school, Janowitz leaves
a hierarchical structure in place but proposes much role and function
redefinition. His suggested changes blanket the entire system from
pupil to board of education. Arguing for centralization of some functions
and decentralization of others he declares that “decentralization, in
particular, is only an organizational strategy that can be justified if it
changes tge behavior of principals and classroom teachers and of parents
as well, His suggestions for ways in which the decision range of the
school principal should be enlarged are particularly interesting. 'In-
crease his role in recruitment and selection of personnel, broaden the
authority he has to reallocat. the resources placed at his disposal,
increase his authority to make arrangements for community groups, includ=-
ing the recruitment of volunteer and paraprofessional, and enhance his
authority to modify curriculum..."27 Janowitz offers a medical analogue
to further explain his concept of a changed role for the principal: '"The
principal 1s required to perform like the chief of a service; he is the
doctor among the doctors; so the principal is a teacher among teachers.
This may mean that he operates as the chief inservice training officer
for his staff, that he is engaged in classroom teaching or that he is
directly available to parents and students as well as outside community
leaders.”28 Janowitz asserts that a chief clerk or administrative
assistant can handle the highly programmed routine tasks that so fre-
quently, by choice or expedience, preoccupy school principals.

In the chart that follows a taut comparison 1s drawn between the
dimensions of traditional schooling--referred to as the Specialization
Model-~and the Aggregation Model. The 21 dimensions of comparison are of
sufficient scope to enable the reader to freely extrapolate them into
some tentative image of what a school organized along Aggregation Model
lines might be like.?29

251bid, pp. 48=49.
261pid, p. 68.

27Ibid, pp. 73=74.

281bid, p. 74.

Ibid, pp. 44-45.
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Bimension

Strategy of.
Change

Organizational
Goals

Division of Labof

Investment
Pattern

Organizational
Format

Authority
Structure

Curriculum
Construction

Grading System

Q
Emcs-m 0-M-1

IToxt Provided by ERI

Specialization Model

Incremental innovation
by specific programs
Piecemeal change based
on demonstration
programs.

Priority of academic
over socialization}
socilalization stressed
but segregated.

Emphasis on increased
division of labor and
increased use of
specialists.

Capital intensive tech=-
niques; high investment
on the new media.

School district central
office levels with cen-
tral office exercising
administrative control.

Fractionalized.

External and central-
ized construction;

independent hierarchy
of curriculum special-
ists in school system.

Fixed class levels,
periodic grading on
systemwide criteria.

w87 -

Rasic Dimensions of Specialization and Aggregation Model

Aggregation Model

Holistic reorganization
reflecting concern with
organizational climate
and minimum standards.
Based on top level
managerial direction,

Interdependence of
academic and
socialization goals.

Emphasis on increased
authority and professional
competence of classroom
teacher.

Labor intensive tech-
niques; stress on
subprofessionals and
volunteers.

Schools under sectors'
administrative control
with central office
planning control.

Centralized policy making
and decentralization based
on professional autonomy.

Balance between external
construction of materials
and faculty involvement

in curriculum construction;
curriculum specialists as
resource personnel.

Continuous development
system, flexible system
of grading which include
both systemwide criteria
and specific indicators
of achievement.
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Dimension
School Districts

Principal's Role

Teacher's Role

Classroom
Management

Teaching Style

Subprofessionals

Psychology of
Learning

Control of
Deviant Behavior

Evaluation

New Media

Community
Contacts

8pecific and single
boundaries with trend
toward specialized
schools.,

Administrative
speclalists

(a) Teacher speclalist}
specialized skills and
sub joct matter oriented;

(b) Academic and vocaw-
tional training.

Reduction of class
size.

Solo practitioner.

Limited involvement
and narrow definition
of tasks.

Cognitive psychology

Emphasis on specialized
personnel and special=-
ized structure.

Pupil oriented.

Centralized control
useil for regular

inst ruction, for maxi-
mum audience manned by
media personnel.

Specific, directed
through principal and
speclalized community
agent.
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Aggregation Model

Multiple and flexible
boundaries and etphaiis
on adaptation of compre~
henaive high achool.

Principal teacher

(a) Teacher manager balance
between subject matter
skills and interpersonal
and managerial competence;

(b) Coordinator of social
gspace of youngster and of
community resources.

Flexible educational group-
ings depend on program.

Group practice, peer group
support and use of suyb- .
professionals and volunteers.

Strong emphasis) seen as
general resource with
teaching responsibilities.

Impact of institutional
setting and normative
order.,

Maximize classroom manage-
ment and teacher skills.

Teacher and system
oriented.

Decentralized control used
for specific audiences

as a supplement to regular=-
ized instruction.

Diffusion and involvement
of all educational staff
members.



Erom Miss
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Speefalized educatieon Liberal arty edusatien

- Yoacher

Education in education and plus elinde oxpeosurs to
¢lasgroom practice divatsifiod experiences
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tional practice.

Ingarvice Under the control of Under publie school system

Training gchool education and control and linked to
linked to degtees. professional development

and gurriculum development.

ing Competence to Competence

An assumption underlying all the formulations directed at manimizing
organizational effectiveness is that there must be available as the minie-
mum condition of effectiveness some measure of goalwrelated skill and
competence, Whatever variation of theoretical posture one seeks in purs
sulng the questions, whether emphasizing human factors or system [actors,
none are addressed to the hopeless task of motivating funetionaries to
accomplish what is beyond their basic competence. If one begins with a
condition of basiec and fundamental non=-competence in respect to major
goals, then the real question relating to motivation revolves around ways
to get school functionaries to want to develep, invent and acquive syss
tettie competence necessary to realize the goal,

A formulation such as this redefines the motivational task. A very
different set of considerations is examined. The schools and related
institutions must move back a goal notch or two such that their common
temporary major thrust is the development of conditions, practices, pro=-
cedures, and organizational arrangements which are conducive to learning
how to help children to learn that which all interests groups agree they
ought to learn, In short, the questions relating to motivation and rew
wards are significant only as they are seen to bear on what we bolieve
to be fundamentally linked to school failure amongst poor and minoritv
children. Seen from this position the central issues are not the withe
holding or retardation of services as a consequence of poor morale, poor
working conditions, lack of incentives, Institutionalized racism, or any
of 4 dozen other simflar concerns, While these no doubt influence and
af fect elimate and mood, the uniformly abysmal academic results of inner=
city schooling cannot be explained solely by reference to those unpleasant
and distasteful phenomena.  One of the numerous examples which support the
analysis we advance here is Fox's study of "More Eftfective Schools." This
experimental program in New York City inundated 2! schools with teacher
specialists in various fields, decreased class size, increased paraprofosge
sional help, Increased supervisory and administrative numbers, reduced
nonteaching duties and introduced numerous other practices and procedures
thought to contribute to heightened school effectiveness.  This stuwdy
found that the most discernible results of these ef forts were hipher
morale factors among personnel.  Not only did pupil achievement not show
gilns in most of the MiE.S. schools, but on the contrary, {t was found in

-




sume to have deseended below levels of ashievement of compavably pepulstsd.;
poneM, .8, sehaels, a
1¥ the schousls are profoundly lacking in the skills necessary to -
peduce the level of jgnorance, then what can be done? The schools seyve 7
other social functions, such as keeping children confined in a relatively -
sialfe, warm, and more or less comfortable place for % to 6 hours a day, K
and providing them with group esperiences, and other highly regarded _
sociallzation experieonces) therefore, it is not likely that the revela= 4
tion that they are fundumentally incompetent will result in their closing. |
Even a temporary shutdown for retooling is unlikely und probably futlle,
What seems required i{s a series of steps carried out concurrently within
the continued operation of the schools, These actions would occur in
some selected (pilut) schools in which attempts would be made to change
their character from institutions which purport to teach children to
fnstitutions devoted to learning how to teamsh ¢hildren., That is, the
goal would be to transform schools from institutions which ostensibly.
transfer knowledge and skill to institutions which gengrate knowledge
about how to transfor knowledse. The schools in a sense would gain sote
of the characteristics of the university. Perhaps because of their prox=
imity to the problem and public pressuves, they might yield better results
than have been evidencad by "real" universities in thelr attempts to cree
ate knowledge on the subject.

'
¥

Seiber's discourse seems particularly relevant to the question of
problems to be encountered if one were to contemplate a redirvection of
school efforts toward developing competence matched to goals. The phe-
nomena of diffuse goals, vulnerability, quasli-professionalism and control
requirements combine in agonizing complexity as virtually overwhelming
obstacles to change. Perhaps the two characteristics most subject to
adjustment are goal-diffuseness and quasi-professionalism. Change in
these would seem to require the least external dislocations and offer
most promise for manipulation. In the communities afflicted most by
schovl failure, there appears to be a developing convergence on basic aca-
demic skills as transcendent school goals.

The myths and walls of professionalism have begun to crumble under
the persistent self-evidential weight of nonaccomplishment. Despite the
common response of many professional educators in big cities, some possible
avenues leading to change may exist. The Human Relations theory ard its
contemporary derivatives may be an important reference. .For example, the
rhetoric of teachers' groups suggests that some of the problems of school
ineffectiveness are velated to the structures imposed on teachers by the
rigidities of bureaucracy. They assert that liberation from these would
release the "creative and innovative" energles of the members of the "pro-
fession" and lead to increased pupil learning and gencral school effec=-
tiveness. They seek independence from patterned behavior prescribed by
officials, evaluation by officials, release from prescribed curriculum
parameters, and the opportunity to design and implement their own training
programs. If Herzberg ls correct in his assumption that "extreme job
satisfaction" deriving from work content "motivators' leads to increased
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organizational effectiveness, then perhaps one ought to sponsu?f an experi=

ment which uses the foree of this phenomenon., The major goal of such a

pilot would be the creation of conditvions gonducive te helping teachers

kv jearn how te kgggg._ Hypotheses about tho nature of scheol conditions

conducive to helping teachers to learn how te teach would have to be
generatoed, instrumented and installed., Evaluation of such an enterprise
would then use eriteria against which the achievement of that single goal
would bo meagured., Pupil achievement would pot be a criterion reference
at this point. If it was ascertained that the goals of the creation of
condftions conducive to helping teachers learn how to teach had been
durnblv and reliably dvhleVLd, one then ovught to be concerned with the
efficacy of what it was teachers thought they had learned,

The design of such a pilot might take inte serious reference the
findings of Lewla, Lippltt, White, and other more recent Human Relations
advocates regarding leadership=participation modes and communication
channels. ‘The best and most appropriate parcicipatory organizational
arrangements should be manifested. Some of these may be found in the
worns of Likert, itiles, Watson, and others

What is tentatively envisioned, then, is a school organized around
a4 participatory scheme in which the principal actors are teachers and
pupils., The authority to specify conditions of work and progrems and the
power to  olect and reselect leadership in the endeavor would be vested
in the group. As previously noted, the main charge of the pilot would
be the creation of conditions conducive to the develoupment of competence
amongst participants. The pilot groups would be accountable to the local
board for the results it achieved with children and for the accomplishe-
ment of major experimental goals. Results relating to the former could
not in our view be worse than those produced under previous arrangements
and might be better if only from uarelenting Hawthorne effects likely to
he penerated bv a dynamic series of events.

In any case, schools presently operating on a foundation of inseccur-
ity brud by fundamental lack of sikill would inevitably benefit by exposure
to a structure deliberately designed not to protect, manage, and thus
nurture and perpetuate incompetence but rather designed to candidly and
freely search for competence.
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Chaptey 5
FEDERAL, BUATE, ARD LOUAL ROLES
by

Richard Uliberrvi
Weber State University

Our forefathers were careful not to create a strong central
governuent. Instead, they placed great faith for the protection of
their sacred ideologies of liberty and equality in the proposition
that that government is best which governs least. This method of
creating governmental structures seemed to protect certain ideologiles
but was not designed for efficiency nor organizational unity. Today,
educational government faces greater stresses than ever before, Many
of our educational problems simply relate to shortcomings in the
structure and processes of educational government.,

The present goverument of public education is a complex matrix
of formal and informal parts extending from the home to the community,
region, State and national governmental levels, Many problems in the
public schools arise from the sheer complexity and lack of clear
policy on division of responsibility among the various educational
agents. Specifically, the chief problems sre: inadequate structure
of educational governance; lack of adequate knowledge, research and
transferability; deficiency of services and controls; financial
weakness and inequality; and inadequate and Ineffective participation
of a broad spectrum of the population.

It will be suggested that the governance system be altered. The
contention in this essay is that a better and more equitable balance
of Federal, State, local, and community participation is needed in
which State and Federal Governments play a larger role in educational
affairs., A more active participation on their part will reduce the
role of local governance, Only State and Federal Governments have
the power und resources to provide the exogenous shocks necessary to
initiate long-needed reformation of the educational system.

The leadership role of the Federal Government is particularly
crucial. The Congress exists as the most obvious vehicle for change
through its power to enact legislation and appropriate funds. 1In any
reform effort, Congress must carry the principal burden, not only to
provide the financial resources, but to provide support for the
national interests. The Federal Government has made impcitant
contributions to public educational opportunity; but its efforts are
also hampered by the nemesis of federalism. In discussing this
problem David K. Cohen commented on efforts to evaluate educational
progroms by stating that:

-3




The common element in all these ddfflendties ig
that the O0ffies of Bducatlion is largely powerless te
vemedy them, Random assiynment of schoels te (Pesaments
and seouring proper zontrel proups are the sest ebvlous
cases} laek of funds to generate adeguate samples of
experimeital classrooms op parents are other manifestga«
tions of the same phenomenon., Although there is no
doubt some problems could have been eased by improved
management, no amount of forethought or efficiency can
produce money or power where there is none. Nor is it
easy to see how the Office of Education could effentively
compel project sponsors not to change some aspects of
their strategies or not to alter their motion of progranm
aims,

The experience thus far with TFollow=-Through suggests,
then, that the serious obstacles to experimentation are
politicaly first, power in the educational system is
almost completely decentrgaliged (at least from 4 national
perspective), and Federal experimentation must conform
to this pattern; second, the rescurces allocated to
eliminating educational disadvantage are small when
compared to other Federal priorities, which indicates
the government's relatively low political investment in
such efforts. 'The barriers to evaluation are simply
another manifestation of the obstacles to federally
initiated reform when most power is local and when
reform is a relatively low national priority.l

Haskew asserts: '"While autoaomous localism in determination of
educational policy and action has, in some instances, shown ltself
recently to be capable of impressive responses to such compulsions, it
is still doubtful that all necessary execution of change can be
comprehended by the localistic framework now existing."

A national will that places a greater value on public educational
attainment than on the perpetuation of traditional educational
governance systems appears to be a sine qua non for school reform.

In the Federal system of the United States education as an insti-
tution can be improved only slightly unless the decision to include
more Federal and State participation is made. The demands which are
nov made upon schools far exceed the limitations of local control and
effort, In a critical period that includes problems of school finance,
unequal achievement and strained race relations, the schools as agents
of the whole society must make their contribution to the amelioration
of the problems and the deletion of discrimination and racial and
cthnic antipathies across the national spectrum. In the mobile and
interdependent society with its dissemination of educational information
across the Nati-», schools must change if -they are to cease with
provincial instruction.

li). k. Cohen, "Politics and Research:  tvatuation of Social Metion
Provrams in Education.'" Review of “ducational Research, V., 40, No. 2,
pp. 213-238. T T T
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The present needs demand & consistent, volesive, and conprehensive
approaeh to the insgruction of the Haglon's youth., Only a4 covrdination
of Federal, Stute, and local pelleyiiking ean briug this abouk. The

- MNation needs a eystem of higheguality schools as mueh ag It noeds a

aystem of high-gquality roads., By comparison, the Nation did not have
the highway system it needed until a partnership was formed for that
purposs by the three Pederal goveramental systems, A new, viable
prineiple of Federal=State~local relationships must be formulated to
permit the development of better schools,

Before presentcing the case for a reformation of traditional
public=school governance, it will be necessary to outline the present
situation and then proceed with an examination of areas needing
reformation,

Governmental Structure and Educational Policy

The American constitution was silent concerning public education;
so, by default the principle of "delegated" powers fixed the legal
control of the schools within the purview of State government. The
States, however, have been slow to exercise initiative. Tradition has,
consequently, developed primary control at the local level. Primary
does not mean total rvontrol, however., More and more responsibilities
have accrued to State and Fede:al agencies,

Within the Federal Government there are three de jure agencies
which affect educational control. The first is the executive branch.
The executive executeés policy initiatives to such an extent that often
the work of Congress is that of discussing and ratifying executive
policy rather than introducing new programs. An excellent example is
the "Great Society' programs sponsored by President Johnson and
essentially "ratified" by the Congress. On the executive side, one
finds that the administrative structures bave a very great part to play
in the preparation of programs tor executive sponsorship. Tne structures
include such agencies as the U. 8. Office of Education and the Office
of Management and Budget. These agencies draft most of the proposals
which enter an executive program, In the process of drafting, there is
normally extensive consultation with other interested agencies and
reconciliation of many issues on the executive level before the program
is prepared for submission to Congress. A Presidential program is
normally introduced into Congress through members of the President's
party.

The next branch of the Federal Government which relates to
educational policy is the Congress., The process of creating legislation
in the Congress must, go through the committee structures. One must
recognize the puwers of committee chairmen, the extensive use of sub-
committees, (nd the extensive powers ot subcommittee chairmen.
Bducational problems, like all other issues, most often become the
special responsibility of a few Congressmen who control legislation in
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bhe comsiites stayes. In these committeo stages, pavty difforences
are likely to be somewhat less gignificant than whon the leglslatilos

- comes o 4 generdal vole eon the Congressienal flesy., There is good
compunication in the committes bstwesn the legislative bramches and
administrative ageneles. 1t must be kept in mind that barveaining is
an essantial reality of policymaking, both inside and outside of
Longreas, Very often the positions of Congressmen conform closely

: to the positions of vrganized groups, In turn, organiazed groups

E datermine thelr positions in consultation with members of Congress

' wvho indicate to them the limits within which action is likely to

take plave,

w

The Judiclal branch of the national goverament has come to play
a major part in American education. The Supreme Court and the lower
Federal courts have had an uncommonly great impact on educatlion.
Inmediate examples of the impact are the decisions in 1954 of the
Brown vs. the Board of Education case at Topeka and the current
decisions in California and Texas relating to the tax base for
education within the States,

All major briaches of the Federal Goverament affect public edu-
cation. The vaiicus branches are not well coordinated with each
other or with Stute and local levels of aducational government. There
are four factor  which have led to this uncoordinated state of affairs
at the Federal savel. One is the piecemeal development of edudational
activities through support of various groups and special interests.
The second is the use of educational activity as a method to further
particular interests for which a department or agency has major concern.
Another is the necessity of the Federal Government to cope with a
number of responsibilities which could not be shifted readily to
educational agents in the States. Finally, Congressional action of ten
reflects the basic desire of some Congressmen and others to avoid
Federal centralization of education.

The States have decisionmaking machinery similar to that of the
national government.  The position of the governor is analogous to
that of the national President. he is the principal determinor of
programs for the legislature. Programs which are Introduced indepen-
dently or his support are unlikely to secure serious legislative
consideration. Because of shorter legislative sessions in the States,
a governor's veto is often more cosolute than that of the President.
Thus, in the shaping ol State policy toward education, the governor's
position is very important, '

State legislative action on educative matters is primarily
conditioned by two factors: the relatively short legislative session,
and the fact that most States often have programs for legislative
action prepared by agencies such as boards and commissions. These
are often closely associated with governors' recommendations. As a
result of these two [actors, legislators often react only to programs
prepared in this mananer.  Frequently they have little time to pursue
an independent study of the issues involved in the bills drafted.
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C Yhose who support leglsiation are fikely o supperi 1t bocause eof the
 endornemant of the party leaders vhem they respect and bedause thay
 aeeepl the sputial position of thwse mewbers who are the spekosaen

. wi the oducatlon lesues,

Cin the field of oducation, the sources of opposition are likely
o be these whiceh are concerned elither with the level of exponditure
of with the distribution, of the tax burden.

State courts, ltike Federal courts, are sometimes called to rule
upon particular oducational issues. These decislons lnevitably
place the courts in cducational nolicy=-contrel roles,

Nearly all States have State boards for the purpose of supervision
ol elementary and secondary cducation. These boards pertorm policy=
making roles by carrying out the general divectives of JState
lugiglatures, The board oversuves State education departments which
have various administrative responsibllities., State departments,
espacially through theilr axecutive officers, inevitably become involved
in policymaking since they often possess expertise nceded by Sftate
board members and legislators.

Among the kinds of decisions which have gome to be made at the
state level are the following:

1. Most States establish the program scope guch as Rindergarten,
voeational education or junlor college,

2.  The leglslature usually delegates through the State board
of eduction the prerogative to set minimum standards for
curriculum pupll promotion and graduation and, in some
cases, instructional materials.

3. Some State boacds adopt a standard course of study or
detailed guidelines for subject areas, such as c¢ivics or
mathematics,

4+ In some cases, States adopt partlicular textbooks that are
distributed to all public schools.

5. State regulations and statutes are detailed with respect
to requirements for certification of teachers. Most
States stipulate the length of a training program, define
its content and accredit teacher=-training institutions.

6. States [igure heavily in the Tinancing program of the schools.
7. The ever=-increasing involvement of the Federal Government
through State departments of education has made the State

department of cducation's role a more vital one in school
affairs,
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indlividuals lnwived 1o fermmlabing educabion palicy. Plrst are
the beatdy of education staffod by lay nombers who are usually the
givie and buziness loaders ln the sommuniey. Rarely do shess Eﬂﬂ?ﬁ%
raflect all soclal, cultural, and econcmic levels of the districs
constitueney. The nest group is the professionaluesgchool
adninistrators and teachers. Thired are the parents of the children
and other qualified voters in the Jdistriet. Finally, there ave the
local civie vifliciais, such as mayors awd counclilmen, Inequitios
of representaticn among these four groups exist for parents and
voters as well as teachers., The professionols who are most divectly
converned with vducation often have a disproeportionately small
volee in policy deteormination at the local level.

In addition to the de jure forces in educa.ivnal goverament,

theve are other educational organizations and interest groups which .
may play vigorous roles in puii;?ﬁdkiﬂg. The most important of these .
vrganizations are usually the State teachers associatlon, the State
school administrators orvganization, the 8tate school board assoclation,
and the various parent-teacher assoclations. In many State capitols,
there are alsu representatives of teacher unlons active in attempting
to influence policy. There are many vther private associations vhuse
interests are not exclusively tied to education but who become iavelved
in educational decisions=-State chamboers of commerce, taspavers groups,
and labor unions, The actions of any or all of these groups can help
vccasion change and any change will likely have ramifications upon i
their activities, '

Other nonlegal but {mportant agents in American education are the
various private philanthropic foundatlons, Most of these operdate at
the national level and gencrally operate as a nonlocal manlfestation
of educational concern. Very often their activitiles reinforce those of
goverament and have important effects upon the type and quality of
public educational outcones.

dany of the foundations assume an important role by providing
venture capital for rescarch and examination, Since a great deal of
their fnfluence s directed through public and private universities,
the effect on public education is both Indirect and direct, One example
of the latter was the Carnegie Foundation sponsorship ol the James B,
Conant studies. Conant's studies resulted in cight books cxamining
schools, teacher education, and State departments ot education. The
books were addressed Lo Interested citizens but read avidly by
educators. At least one State legislature threatened to make the
Conant standards recommendations for high schools mandatory while the
cducation Commission of the States grew directly out of one of Conant's
Hooks., With foundntiog hwelp, Conant has thus inf luenced educational
policy in the country.”

Other illustrations of tfoundation influence can be provided but
sutfice to say that they are important agents in our cducationnl

)
Fo Campbell and Do o Lavton, Policy Making tor Aacrvican Bducation,
(Chicagos University ot Chivago, l)fﬁ)), ])p (NI '
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piocesy atd thelr uwilque vontribution is pargloularly tnpofiank to
an esaminatisn of aducational reform, -

VYalues of Amorisan Bdycation
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That sehools Fumnction as efficiently as they do under these
givcunstances of gevermmental complexity and uncertalunty is quite
pemarkable. However, tedav's sehwol aveds and in fact roguives
better structuras. For this reasen, it is time that the Natlon sets
ftaelf to the task of refining and improving the system of goveraing
schools, As long as the processes contlaue to veenr in happenstance,
the eftficieney of the schools will inerveasingly suffer. A look at
patlonal sducational policy planning will {llustrate the necessity
fup change.

In school distrlets, these ave usually persons charged with
devaeloping policy positions. lhese ave the professional staffs of the
schools. At State levels, the policy planning provess often operates
ag a part of the political fields. At the Federal level there has
baen little official educational pollcy planning at all, The myths
of fedevalism, supported by some vthey ancieat myths, have combined
to prevent those agencies which might plan effective educational
policles from doing so. Political considerations too often have
overrulud wducational plamning eounsidervations. This Is true of both
national political parties. What is often apparent is the subordinatlon
of education to every ovther level of governmental priorvity, espaclally
hudget balancing., While there is very little policy planning at the
Faderal level, it must be remembered that there is quite a bit of
policymaking done there. What happens is that wmuch inefficlency and
inequality of educational outcomes rasult from the accident of American
faderalistic educational governance,

OF cruclal importance in a study of American educational governance
ts a look at fundamental value conflicts which condition the governmental
outcomes.  Among the most important is the tradition of local control
which has developed to the extent that it occuples a hallowed place in
the minds of Americans., Unfortunately, traditlon sometimes produces
erroneous beliefs and I8 too often used to conceal underlying values
which relate to selfi=~interest. Individuals sometimes use the local
control principle to preserve their resources for the wellebelag of their
children and thelr fmmediate community. Local control in this ifustance
becomes a technlque to perpetuate inequalities in educatlional services,

Beyvond these conflicts are other vialue considerations of [undamental
fmportance. Of basic significance in the American system are liberty
and equality. Both are derived from our basic documents and are
fundamentals of American democracy. They are both propounded with
religious fervor but, strangely, they have often been in conflict with
each other. The most obvious example was during the War botween the
States. The South propounded the defense ot Uiberty, while the North
detended the principle of cquality. President Lincoln spoke ot this
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Todavy detenders of local conttal properly espouse the principle
of Plberty and tta value Lo demovrass to deleid L elaht ot lacal
deitivat bonal auteaomy,  IL f8 truw that 3 avund ardument oan be aade i
to sunport Lhils peinciale ont that prvmasw towevelt, 11 {8 diso i
quite clear that the provision of equal Ly o educatiomt) oubooies
Witl pedquire the avtion of strong central ud State sovernmenta,

Pop dastanve, it has ondy been throagh actiong of the natienal PAERLES WS
Mot that there s beany o indeed can by o nat loenal and syntemitlv
appraach in dealing with the evducation problems ol the disadvantaned.

; sidble L ds true tiat some States and even sofe heeal areas have

- supported prinviples of schoel dusegresation and voempensacory educat lon,
N the Taet fs that many more have net caosperated.  Une wanders what the
cdeational plight of the misority and the poor would @ 1t the Pederal
GOVEPIRIeNt WiE not o LlePueosset,

te this dilemma the principles of Fiberty and el ity are onve
L antagentdtiv to cach others Thds problem has serious rasdUleat osy
Por to suspead the prinelpie of vquality ot oducat fonal appoeriunity to
P tect tiwe vapricious eXeteise of frecdoem to o alsedocate vortain students
idnes biwe peinciple of Plberety wore a Habibity than an asset,  White
bbods D Liat democracy depoends on Piberty, 1t ix also true Chat the
cotteepl ol egual rlghts s HevesBaly Lo dumoe Pae vy consequently, the !
thsguence ob troe vadalfiey is by dnvitatdion denfal o1 demoeraey,

Grant deConnet b dn ks book Privite Power and Aser bean Hemooeracy
Upoaes Lo this sub jecy?

Federatl taa and the fnterest sroup "pluaval fam® with
whilch U is iminoctated toeday ore fastruments of
canservatisn and partivabarismn, the Tdeotony o
”.-'.!'.m.w Pools m-t*.hn'r“'a-;;.‘“ aind tie rradual RN I AR
power du oanal b anits by the fastitational processes
ol dcvemiiodatfon ave probably boedraved us o into

e bdhny too mach 1 thie repabbicts vssential vialues
o Hberty od camatite s e damterse to Jemoctaey
fnthe United states fave varely boeen anomile aod
PLina mevemients, o The read thireats, obten adoptle met
DV ocoupuration to rean Teaderay bave come foron
parrowly constitated Dnterest o oroups, oo\ poiitics o
interesc avoups and soadb b constituent anits is
unlikels to develop fts own ciievis, Government
otters the best means o Phaftime both the comt bives
setween such proups and the oireements by whicn cont e o
arvoended o avoideds s aMany o the vadues Amer ceans
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huld in highest esteos can ofly be tealized
thraugh large vomstitueioy, sohe %ﬂﬂ@%ﬁ wit LY
by a gensinely natiensl censtlbushuy o

In che considevation vi conflict between freedom and equality,

{e must alwavs be remembered that the principles refer to ladividual
rights and not to that ¢f institutions. When the {reedom prineiple
of lucal ventrol is wefghed against the equalicy vight of the

fndividual the privciple must glve way to the individual., Vor these
pudstond, the prineiple of local coatrel, although espoused by sound
principles, must be sublimited in a proportion equal o a reasenable
protection of equality for the purpose of educational equity,

el Lonteol ob Schools

A examinatlion of boval schoul government is essential ia the
consideration of educational reform.  For the purposes of this
wrambnat ion, tocal control I8 not to be understood as being synonomous
with community favolvement. While the argument ls made that local
control must give way to a larger Federal and State role, more
compaunity Involvement also becomes nevessary,

The greatest ditficutty in inducing needed change comes {rom
attempting to vvercome the "sacred cows" which have bullt up over the
vears concerning American education. 1t is important to recopnize
that there are discrepancles between facts and commonly held
assunptions about such things as democracy and education,

One of theso assumptions {8 that there exlasts an inevitable tie of
reciprocal depeadence butween democracy and loctwl controls They are
not mutually dependent for either one may exist without benefit of the
ather,® depending upon the political svstem, Related to this is the
aotion that in this country oducation is primarily a local responslbllity.,
This {s mostly myth wilch devives fts support from historical accldent,
AL the time when public schools were financed by local funds, regulated
by local ordinenee and governed by local school of ficlals and adminise
trators, this assumption had a basis of reality.  In today's world
nedfther regulation nor finanelng fng out schools {s any longer the sole
responsibility of Local government ,”

Alrred A, Rnopt, 19066), p. 6.

b
Co Ay Bowers, L. Houseypo and Dy bDvke (Bds.) Bducation and social

Policvs  Local Gontrol of Educatton (New York: Randow House, 1970),
- AR ’ ’ ) )
Dt e wii=ld,

roo Lo clorpiet and €0 00 Rean (Bd ca) Desianing Bducation tor the
Futures An Licht State Project. Emerging Designs tor kducation:

Proyram, drganization, Operation, a nd Financetd  Reports Prepared tor

an Area Conterence (denvers May, 1968), po 73,
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fncumbent upon these two erroneous beliels, J4 great wyih
ventinnes Lo parmaate educational elreles coneerning the sanetity

af loval conteol,  This mvth boglns with the assertion that thwe
{ramers of the nabional constltution proferred that the local areas
artend to edueation, The trath ls that the natienal Constitution
was written befere thete was much public education and, subsequentiy,
the wrowth ol the schools simply ocourred in such a manner as to
gsddpe interactaent with highor government, bven the States, which
the courts have determined are the legal guardians of education,
wituered the act more as onlovkers than as tull partieipants.,

The history of education would show that the prosent system is
an vutgrowth of sradition and practice rather than plan and execution,
Even thoeugh traditlon and practice in our system are as lmportant as
cadif featton, the fact remaing that any system so created may outlive
Lty ugefuiness and require modification to remain relevant to the
modern neweda of a soviaty,

When the Virst efforts at public education were made in this
country, {t took 3 davs Lo get from New York to Philadelphia and back
by hovse. Today, we can {1y around the world in less time than that,
In thoge days the country had an agricultural economv.  The small
population lived in selfesutfticient communities surrounded by a fuow
infant cities, Schools emerged in these [solated communitievs. Loval
control was a natural oceurrence out of the cultural, geographic and
cconemia conditions of that time. In contrast, today we are an
extromely mobile people in the world's most highly industriallzed
environment., Since these and other technological changes have an
fmpact upon social, economic, and political affuirs, it is an
anachronism to hold to a concept of autonomous local goverament in
todax's world., One scholar discusses it in the tollowing manner:

The mass mobility of students from their home
communitivs atter leaving school ratses some doubts
about the appropriateness of having them educated in
a unfque tashion as i their home community were to
be thelr location for titeo Also, In our kind of
society, the assumption that a school board is more
personal than higher levels of govermment is somewhat
questionables  In an age when most news Is dispersed
by mass wmedia rather than by word=of-mouth, the more
parsonal levels ol government, in a certain sense,
are those which recoive the greatest news coverage.
Thus, there is, in a way, far greater personalization
ol provinuvial or state govermments (or central) wiich
got vxtensive coverage than there is of school boards,
which orten operate with a near absence of public
attent ton.

(
’C. AL Bowers, 1. Housese and DL Dyke (kds.) Education and sSocial

Policyr Local Control of Bducation (New York: Random House, 1970),
pPe D4,
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Schwols no longer exist in isolated communities. Only the most
prosperous local school districts are able to afford the financial
burdens of their educational needs. 1In fields other than education
the Nation has acknowledged that when growth g great and when it
affecks the general welfare, greater goveramental invelvement and
guidance is in the publie intarest, In the education of children
decisions have been based on the premise that a public policy
suitable to the eighteenth century is appropriate for today.

Actualiy, as is the way with myths, pure local control has not
existaed for a long time, for the Federal and State governments have
long exercised considerable influence ovver educational processes.

The myth of localism {s perpetuated by policy which is fragmentary

and diffuse. In a situation where the national government pretends
not to make policy, the State governments make no more than they

must., Most local governments do not know how to make adequate policys
an Impasse in the development of good national education policy
exists., To overcome _this, a realistic local, State, natlional j;artner-
ship must be forged, s 8

Related to this matter is the erroneous belief that educational
policies emanate only from legal codes which specifically govern
education., This may have been true when only local areas had laws
relating to schools, but today other laws of the Federal and State
governmants may have as great or greater ilmpact in shaping the
character of the educational program than does specitic school legise
lation. For example: Highway and street legislation may affect the
transportation potential of students to and from schools, for in
meeting the State matching requirements for Federal funds, States
surely shorted other State needs, education being among them., The
fact is that in an interdependent societyv such as ours, the list of
gxamples is endless. Only closer coordination at all levels of a

Federal system of government can positively affect this clrcumstance,?s 10

7 . . . P

D. K. Cohen, "Politics and Research: Evaluation of Social Action
Programs in Education." Review of Fducational Research, V. 40, No. 2,
p. 222,

8 - . . . . . .
Report of the New York Stat: Commission on the Quality, Gost and
Financing of Elementary and Secondary bducation, V. 1, pp. 2.42-2,43,

(4

)D. K. Cohen, "Politics and Research: Evaluation ot Social Action
Programs in Education." Review of Educational Research, V. 40, No. 2,
p. 220,

lOE. L. Morphet and C. O, Ryan (Eds.), Designing Fducation for the
Future! An Eight state Project. Planning and Effecting Needed Changes

in Bducation. Reports Prepared for the Third Area Conference (benver:
June, 1967), pp. 145~148.

-]0 3w

Q
EMCMMTJ O M.A

IToxt Provided by ERI



E

Q

the assumption has bueen made that local control encourages
diversity and takes acceount ot Individual and community differences.,
dowever, this thesis fs not well supported by the avallable evidence.
fhe tocal anit otten tends to be conservative and poorly intformed
of new rescarch, methods, and techniques o education.  Local lay
hoards often stitle venturesome offorvsy obsolescence of policies is
fnnibiting to new ideas. Concerning diverslity, the fact Is that a
sameness permeates most American education.  Rathor than respecting
individual ditferences, uniformity to the local norms is demanded.
ivo often ltocal control means parochialism, provincialism and
resistance to change.  Today's sccularization ond cgallitarianism
Jonand o change In this type of control.

Another aspect of the myth is that local control means a
responsiveness to local communities. As previously stated, some
sogiients of the commun ity==-poor people aud the ethnic minorities do
not, under present conditions, get any volce in school affairs. Any
new or reformative arrangements of school governance will have to
adequately relate to this very important matter: Justice, as well
as the persistent demands of these groups will require it.

Another of the sacred cows of education in the United States has
buend the beliet or attitude that education should stay out of politics.
BEducat ion's past tradition has been to look on the political world as
G4 ostrange and evil place, one to be avoided at all costs. At the
lovel of local educational government, the separation sought has been
rather sucevesstully achieved., Education exists in its own environment,
has [ts own governors, and its own geography. It is no trick to make
local education an independent branch of government and to accord it
wide powers of gselt-government, including fiscal authority. However,
abtothe State level, this separation is much more difficult to maintain
since vducational matters have a way of spilling over into other public
afrairse  Ar the Federal level, the urge for separation leads to
insoluble problems.  For example, one of the most i{mportant pieces
of nat ional education legislation *n recent years was the Defense
Hivhway Act because the act provided nine Federal dollars for each
state doltar.  The absorption of existing State dollars in this enter-
prise, of course, caused a depletion in the number of dnllar?lwhich
miviht have wone into other enterprises, including education.” In this
sitwition one finds that the national and State scenes offer better
appertunitices tor change than tocal districts which can record only the
kind of interest whichh is capable o being oragimized and ted in
relatively small populations,

From an examination”of the myths and assumptions of the officacy
o local control, the conclusion is that ltocal control reallv does not

Il o : . - . .
Wo o MeClure and Vo diller (Eds.), Government of Public kducation

Por Mdequate Policy Maxking.  (Urbanat  University of Tllinois, 1960),

P P Ve 7 ?
pp. 0=/,
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exist in any kind of autonomous manner; if it did it was for a short
time only; there Is presently need for realignments among local,
State, and national agencies. Siuce State and Federal Governments
already participate In education, that fact must be dealt with, not
Jdenied nor simply ignored. As communication and transpottation

make the country smaller and smaller, and as technological advances
provide new methods, while at the same time making education more
complex, Federal and State roles are essential indeed. What this
fmplies is that public education may not survive without better
cooperation between Federal, State, and local areas.

The States' and National Covernment's Role

Since our educational needs are national in scope, it follows
that national and State, as well as local government, should play an
active role in public education. Since strong national participation
runs counter to long-cherished views of education as an individual
and local concern, three conditions may ameliorate this alarm: local
autonomy has never existed as much as some might believe; the present
position in world affairs necesslitates careful attention to a global
role; and national domestic programs require national attention as
much as external seecurity. '

Education should seei: involvement in national policymaking rather
than secek detachment. Independence from politics has usually been
sought for education within the Federal framework of government. At
a time when education is in trouble, there is now a necessity to take
strong action to change that thinking. PFor one thing, education is
faced with having to make requests for a significantly larger share
of the national and State resources. Lt must, consequently, abandon
its position of not being political and become politically active.
While, in the past, education's position would provide Tor the resources
to which it was accustomed, that attitude now provides critical
restrictive limitations,

It must be determined which level o government is most responsive
to chinge; then efforts must be initiated to make that government
responsive to national cducation needs. dducation will need to plunge
into politics lest noneducation politics continue making tiwe decisions
that attfect it. The no-politics doctrine of school men is inconsistent
with reatitv., Political skills are essential to the health of education
and particularly to the process of meaningtul change in education.

The schools could occupy an enornously strong position but their
isolation from generatl political issues makes it difficult for them to
pet support for the vast demands tor income, manpower and change which
are necessdary to make cducation vibrant and effective. A high level
of knowledee and skiltls is necded as nmuch as resources tor national
security or for better housing, alleviation of ecological poilution
and the solution of other poaccetime problems,  In addition, it boecomes
increasingly clear thnt decisions tor other social services are beinwe
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made beyond the local level. Since many of these services are closely
related to schools, It is fncongruous not to expect that many
cducational policy decislons are also made beyond the local level,
Under these clrcumstances, local autonomy or independence for
government of public education is no longer tenable,

Without increased involvement {rom both Federal and State govern-
ments, American education will be hard-pressed to even maintain the
status quo.  If nothing else, State and Federal Governments must be
exercised to assume the massive funding which is most certainlyv
required to properly motivate the educational systems. The inability
vt local governments to provide this kind of funding is patently
vbvious. Since property taxation has probably reached its limits,
only income taxation can provide the amounts needed. This is, with
the exception of limited local optlons, a prerogative of State and
national governments. Since it is considerably moie economical for
the Federal Government to collect taxes, it ls probably logical that
it should assume the major role in educational funding. TFunding must
not only be massive, the distribution of funds must be equitable.

Ihe present system of educational funding results in serious inequities.

The national government is the agency that must remedy inequities,
Unly a national level analysis of educational needs and allocation of
resources can define national priorities and provide sufficient
resources to solve major problems in regions, States or local districts.
Whenever a unit less than the national level establishes norms and
compares its results to tho.,e norms, pockets of inequiiy ecan be hidden
and lgnored. The national government must remain as the central agency
tu determine where the greatest need is and provide the resources to
alleviate problems.,

Howeve , the ability to pay is not the only factor contributing to
Pinancial inequities, Another serious problem results from the negative
decisions or lack of decisions often made in local areas to provide
consistent and substantial tunding.

Anmerican education must do more than survive, 1t must change to
meet the new demands.  An examination of the past indicates that our
educational system is indeed receptive to change by Federal and State
intervention, aithough their efforts were slow in starting and only
recently intense.  The national government's first efforts can be traced
to the Northwest Ordinances prior to the creation of the national
constitution, The ordinances provided tfor land for school use with no
strings attached. During the Civil War the Morrill Act provided for
band Tor colleves. Little more of consequence was provided until the
20th ceniury,  In 1917, the smith-Hughes Act was passed by Congress
to provide vocational and home economics training for high school
students.  After that, it was not until World War LT that anv further
enactments seriously brought the natiocal government into the educational
scene. During and after the war, acts were passed to assist Federal
impact areas and returning war veterans. 1t was not until the 1950's
that the Foederal Gevernment became involved in carnest.
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When Congress concluded that this country was Laygling behind the
soviet Union in defense capabilities, legislation was adopted to
assist the teaching of science, mathematics, and foreiun fanguages
in the public schools. At the same time, ine sed appropriations

woere provided for the National Sefonce Found establ ished in 1950
to eviocourage the development o curriculums fo wotraining of

scientists and engineers.  The 1958 National Derense bducation Act
further supported these kinds ol programs.

Following these concerns with defense, the Federal Goverament
turned its attention to problems of poverty and racial issues.  Major
legislation of the 1960's Tocused upon the poor and minorities, While
not all this leaislation specitically mentioned the schools, very
little of it tailed to arffect them.  Some, such as the vocational acts,
tire Dducation Professions Development Act and the Diementary and
sccondary Education Act, treated educational matter: directiv.  Others,
such as the Beononlc Opportunity Act and the Civil Rights Act, have
had more indirect, but otten just as baportant results.  As o matter
of Tavt, programs such as Head Start and Upward Pound, which cmanate
from the beonomic Opportunity Act, nave created sianificant espectations
for educational achievement on the part ot the so=called disadvantased
populations, iead stort, in particular, has led to increased cormmunioy

pressure upon local school control tor change.

As dmportant as these Federal legistative enactments moev have been
for education, thev have been overshadowed by Federal judicial decisions,
The wreat watershed was the Brown vs. Loard of Hducation of Topeka,
Kansas (1954),  That decision which ruled asainst the "separate but

4 blow at school searegation. A vear Liter, in a sccoad Brown decision,

the court-ruled on the Issue ot compliance.,  The first of those two
decisions stated that:

Todav, cducation is perhaps tie meost important
function ot state and local goveraments.  Compulsory
schocl attendance faws and the areat expenditores
for education both demonstrate cur recosnition ot
the importance of cducation to owr democratic socictv,
It is required in the pertoriince ot our most basis
nublic responsibilities, ceven service in arncd torees,
Tt is the very toundation ot vood citicenshio. Todas
it is o oprincipal iastroaeat in ocawakening the ehild o
cultartl valuaes, Qo prepacins his tor bater preotess
stonal training, and in helpiny him to adiust norma by

)
Seow. riedty The Role o the Federal Goveroment e ban aticas,

(vew Yore: Oxrord Univorsity Pross,y [Uhn) .,
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to his environment. In these days, it is doubtful that any child
may reasonably be expected to_succeed in life if he is denied the
opportunity of an education,

Many years before, the court had begun to chip away at educational
inequality.  in 1929, the decision in Meyer vs. Nebraska asseited that:

without doubt, (liberty) denotes not only freedom
trom bodily restraint, but also the right of the
individual...to engage in any of the common
occupations of life, acquire useful knowledge,...
and, generally, to enjoy those privileges long
recognized at common law as essential to the
orderly pursuit of happiness by free men., 14

More recently court decisions have expressed the right to education
in these terms:

[t would seem Leyond argument that the right
to receive a public school education is a personal
right or liberty. Consequently, the burden of
justifying any school rule or regulation limiting
or terminating that right is on the school
authorities,

The power of the national government, while not absolute to effect
change, is clearly demonstrated in these instances. That local school
districts undercut national determinations in the face of cleur and
mandatory decisions and that desegregation continues at a glacial pace
Is testimony to local intransigence and default in meeting the
chiallenges of national education interests.

Another indication of reform through judicial review is change
which will undoubtedly occur as a result of preliminary court decisinns
on the inequities of local property taxation. In Serrano vs. Priest,
the court concluded that:

Recognizing as we must that the right to an
education in our public schools is a fundamental
interest which cannot be conditioned on wealth,
we can discern no compelling state purpose

. . - . . 6
necessitating the present mechod of tmancmg.lJ

SQQ§{Q vse Board of Lducation, 7453 ct., pp. 681, 691,

Puever vs. Nebraska, 262 C.S.. pp. 390, 399.

Ly, o . . .
)QFANAX,!S- Hardgraves, D.C., Mass., Civil Action No. 71-540-C,

Maren 1, 1971,

by, N .
derrane vs.e Priest, Lo, 293820,
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Great change by judlicial action. is indlcative of reaction to
¢risesy the natloenal government's recent Involvement in education
has obviously been In reaction to crises. In the 19530's, it was
reaction tu defense needs and in the 1960's to poverty and disg-
crimination. At present, the problem of environmental pollution
is capturing national concern. It is predictable that the Federal
Government will move to influence education in a manner to reduce
pullution, Attention to this crisis, however, mav have the effect
of diluting interest and resources away {rom defense and the attack
on poverty and race discrimination. If this pattern is followed,
the Federal Government may jump fr.m crisis to crisis without
establishing sound roots in educational concerns. Surely the
national government's participation in education should be broader
based than that,

State participation in education over the years has been more
stable, if not as dramatic as the Federal Government's. Having
direct coustitutional authority to exercise jurisdiction over
education, their potential for control and improvement has never
been fully exercised. There is some reason to believe, however, that
change is presently occurring. As the cost of education increases
and local districts fall further behind in their abilitv to fund
their educational needs, the demands on State governments increase.
As taxpayers revolt, courts question the legalities of local property
taxation. Local boards are unable to deal with demands of collective
bargalning because of inability to provide adequate financing. As
professional associations and unlons come to exert strong political
pressure, more and more attention Is being focused on the States to
take action. As the States do take increased action, it will of
course diminish local authority; and as in the case of Federal mandates
and inducements, any increase in State activity will create tensions
and conflicts. This general movement is probably the only wav to mike
meaningtul adjustmen:s.

There is good reason.to believe that the improvement of the
Nation's schools, which is now so sorely needed, can be substantially
enhanced by leverage {-om State and national levels. Recent reports
from Detroit, for example, indicate that at long last Federal support
for that city s schools has begun to make a diftference, Ater 3 vears
of providing funding, a downward trend of academic performance has
been stopped. This, incidentally, is indicative of the need for
consistent and long-rerge assistance rather than just one-or-two-vear
shot=in-the-arm programing.

Orlosky and Smith in their work A Study ol Educational Change
concluded that "it is quite clear that the Federal Goverament has been
an intfluential and strong {orce in the determination or school

9
practices and prngrams.”i7 The Rand Report prepared tor the Prosident's

-

17 _ . - . .
D. orlosky and B, 0. smith, A Study of iducational Chanoe, Fsof

Grant Number OKC-0-71-3958, (Suptdmbcr, 1971), p. 59.
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: Comttission of School Finance, states that "innovation in a school
: sviten depends apon oxogenoas shocks to the system,” and that
wlhalever ULhe size ol the systen, [nnovation is not apt to come
Crod wWitiiin the system,  vutside pressures, from the commmity or
from the Federal Government, are likely to be ncudul." Finally it
conctudes:  "The literature that we have oxamined suggests that
federal intluence is fmportant in getting innovation 1)1;}{ U}JEEQ

suiteol ﬁVﬁLU“ﬁguld The roeport gquotes, among others, 1. Logget's
assertion that "federal funding for the introduction of nonprotes=
sionads and for the expansion ot the existing programs Is clearly
itoprie impanunuu.”lq

Gitrell md Holtlander in their work sSix

ix Urban School Districts
cabtesoricaltly ostate tnat:

it is olear that tederal aid aas in its short history
farlaenced innovation in all of the cities,  Increased
Carerestoin il dovelopment ot ocompensatory education
prosrams in oeach of the vities is readily discernible.
Foderal projoct ofticers have been appointed in all Lot
the sciloo! svstema and generally their role is one of
olannin.g and program development. . Their ortices were
tne oSt ostimmtating gt headquarters.  Receptivity to
ernporimentat ion was more evident in these orftfices than
fL wis elsewihore in the svstem.., tor political as wel
as oevonomic reasons, tederal faading has pushed school
seople to innovation.

Inoattb oot the cities rederal aid s been used to
fn<tit:ate pre=scacol education, in=scervice training
(partict barly 1or the teacher ot the disadvantaged),
Lo stidv nrojects, summer school, adult education
cand remedial readise provrams. o oalmost all or the
citics these programs were nonesistent ov ainimal prior
to o tederal aid. e Bannewer District in sto. Louids,

Ui ol Taroe soale fanovation in compensatory ceducation,
was oentirely pinmoed with federal tunds.

Py osovne od the ities prosrans bave been developed in
ol gt Eona D televission and Lw1r1‘i'w;51nn research whrivh

e ru i se o mtoul oaol o iave eneraged.”

Do Jdenartieat of e thy ducation, and Weltare pablication entitied

Fae fgtectivoness o Uompeas ibor, et ln'\ contains ot ions buat
HE T —.. .-... T - ’ - . - - . H ' B
Deratl iy eyt iuur 1 «‘-"‘M‘i‘all DO R Pt stated that the

1
e Y . . i} ’ . - ) ‘ . -
e s AL ey el ey ilow B Ll\L is nnnnll sl N Critieald
Secdew and o saties i ot Rese o B 11!11 (R, 19707, pp. YUay Ihn-iH /.
N
) LI ‘l l“l
SR . . o y L . )
oovtir e b s b ey s b dery Si brbom Robood Distriots,
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drift of the evidence seems to be unmistakable; that compensatory
education often enhances the achievement of poor children," and
that "in only a few states--notably Texas and Louisiana among those
revieved~~does it appear that compensatory education had negligible
or very minor effects.”*

In view of the possibilities for improvement of the schools
inherent in a greater role for Federal and State Governments, a
recommendation is hereby made for the restructuring of educational
government in such a manner as to allow for a broader and more equal
participation by thecse agenciles.

Cooperative Responsibility

The need for a more appropriate partnership is occasioned by the
crises facing today's public schools. The most serious school issue
handed down through our past 1s the persistence of gross inequalities
of educational opportunity resulting from local school control and
the absence of minimum national standards. The traditions of public
education were adapted to the social, cultural, regional, and
religious diversity norms of the country, but this advantage was
purchased at the expense of extremely uneven minimum performance,

"The fact that more than 80 percent of our children have achieved
an educational level above the minimum requirements for modern literacy
and employment'" is a credit to American schools, but is not sufficient
either in terms of percentage or educational level. We have succeeded
in reaching children who come from homes where education is valued and
where home experiences augment the schoolryom but we have not effec-
tively reached children whose backgrounds did not prepare them for
schoolwork. Our schools must be transformed to reach all children.™

This need is augmented by a new set of circumstances created by the
stress on the labor market under modern industrialization. Today's
schools must now accept responsibility for all youngsters who will not
attend college but will need to provide fair competition in the labor
market. At present, only about 6 percent of our labor force is comprised
of unskilled labor, yet it is estimated that between 15 and 20 percent
of the population do not have sufficient general literacy and skill
level to qualify for higher levels of employment. Automation has sharply
reduced the need for unskilled labor but there are many new areas such

- e

ZLThe Effectiveness of Compensatory Education. (Washington, D. C.:
Department of Health, Education, and Welfare, 1972), pp. 6-7.

20 . . . . -
“=E. L. Morphet and C. 0. Ryan (Eds.), Designing kEducation lor the

Future: An Eight State Project. Implications for bEducation of
Prospective Changes in Society. Reports prepared for the Second Area
Conference (Denver: June, 1967), pp. 37-38.
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as health and soclal services which are still in short supply of
qualiried personnel,  These open {lelds, however, demand profesge
slonal, semiprofessional or technical competence. In order to
provide opportunlty for the requived Improvement in competence to
enter these fields as well as to keep the economy healthy, schools
must provide students with much better learning opportunities than
it has afforded and now schools mav also be mandated to provide
reeducative programs for those whose Jobs have been eliminated by
automat fon, or the development of new techniques, materials and

)
devices, 43

The resources and practices of most American public schools
are presently inadequate for this task, One writer states:

In many ways, our scnools are still preparing

children for rural, spacious living, and delivering
the old easy answers even though the questions have

changed. .. The institutions we are cons%rving are
overwhelmingly and harmfully obsolete.®

The Department of lHealth, Education, and Welfare Urban Education

Task Force of 1970 concluded that:

From a completely practical standpoint~--idealism

18ide, Federal investment in education can be an

extremely profitable venture, in that money that was
formerly spent for programs, such as welfare, stronger

police forces, and other preventive or stop-gap

measures could be freed for spending in other areas,
since educational programs create revenue and jobs,
The costs of not educating people to take responsible

positions in socliety are striking,<?

This task force also reported that the ever increasing costs of

weltare in this country could be lowered

by educating people, getting them off the welfare rolls
and into the occupational structure. Aside from the

“UML D, Fantini, The Reform of Urban Schools. (Washington, D. C.

Noe & AL, 1970), p. 7.

r

.
“Urban School Crisis: The Problem and Solutions. (Proposed by

the Department of Health, Education, and Welfare, Urban Education

fask Force, 1970).
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Cinancial benefits of such action, It Is impossible
Lo measure the savings in terms of the eifects un
the individual lives invvlveg and sbo uyltimate
reduction in human conflictg,*V

Development in educational government might tfollow vne of tfour
courses?

(1) A traditional emphasis on local control,

(2) A new balance of control with States exercising their
constitutional responsibilities, but including more
Federal participation because of national concerns,
providing greater assistance to local levels and
allowing communities to become involved in educational
concerns,

(3) An arrangement with the Federal role regionalized in
States relating to the region rather than the Nation,

(4) A system of central education dictated by the national
government with control vested in that goverament,

A strong case can be made for the second proposition. It would be
preferable to build a style of Federal, State, and local relationships
that would place high priority on cooperation between the various
levels rather than competition and suspiclon. 1t also is vital that
the strength of the State and national levels remain Intact as total
units rather than having divisions at the national and State levels
that would divide their influence and weaken their offectiveness. It
would appear that what is nceded or what might possibly be achiceved in
the pluralistic society is a compromise between extreme provincialism
and extreme centralization. This, in recoganition that "a balanced
point of view is a vaguc point of equilibrium between two platitudes,"
still seems greatly desirable.

The idea of balance is particularly appropriate in the educational
system in this country. While support for a plurality of values and
interests is desirable, those values and interests should not be
integrated by a dominance of majority over minority interests. On the
other hand, national interests often demand, il not a consensus at
least a willingness to act in a manner to protect the common good. As
a consequence, the system musc be one which meets both apparentiv alien
requirements.  Such a system of cooperative responsibility would provide
for a compromise of erfective educational government midwav between the
present diffuse system of supposed ilocal control and a strict Federal
educational policy structure. In so doing, a balance between local

)

26
Ibid.
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coltvera dbout oducat fon and the achievement of aational oducational
goads van be met,

A vase could be made for ereating a4 new strueture of vducational
governance, shifting wore power tu the Federal Covervament and at the
st time providing for mere loeal community foaput fnte local vduca=-
tivial aftaies, The fact is that State control of education {8 so
wull established in this countey that any attempt to shife control
at the prosent tiswe would run {nte sach political difdiculey that {t
is doubtiul constitutional changes could be passed.  Thoe uvbjective
of vyualizing cducational opportunity can be accemplished withou,
substantially altering the overall structurce of American educatlon,
Gongtleational omission delegates peime adthority for public eduation
to the States,  What is now needed s for the States to eMervise thely
authority better in equatizing educational upportunicy for all children,

The need fop the State to take lmmodiate siteps to equalisze
opportunfty can be supported on grounds other than legal or constitus
tional authorityd (1) the State can provide o broad base rfor leadership
and planniagy (2) the State can be tmmedlately vesponsive to regional
variations, conditions and needs) and (3) the State can combine and
cootdinate rinancial resources of loeal, 8State and Federal Governments.
tn short, the State can provide leadership, formalate policles, make
decisions and take action on o scale which is noo so timited as to be
Pragmentary, transient, and égcalizad and vet not so remote, lapersonal,
amd oppreasively monotithic, States should act promptly to bring
about equallity of opportunity and the Foderal Government should assist
that action, monftor State plans, and attend to the Jdevelopment of
it fonal standards of accomplishment by the schools,

While the determination and control ot educatioril policy should
remain with the States, the Federal Goverament does have the respongi-
bilfty to inltiaee and monitor programs ot cducationat reform throughout
the Nation which suarantee the equalizsation of minimum educational
drtalnment.,

In asswuming leadership to retorm eoducation in America, the role
ol the Federal Goverament is clears Fiesty through Teatstation the
Congress, with Presidential approval and support, must establish a
detinition of cquality of cducatione Repulations and guidelines neod
to be written by the Uv S0 Ortlee ot Bducat fon which make this
derinition oporationally clear tor abl Toevels of government, Foederal,
state and tocatl,

27 \ . . . . ,
Foo Lo Morphet and G0 Oy Rvan (Eds.), Designlng Lducation for the
Fatured  An fpht State Project Hmerging Designs tor Education:

.....

Program, Qgpﬁiunyﬂ,<Ugmthm, and Finance: Wﬂ?ﬂkﬁ'??ﬂi&&!ﬁﬂr

.......

e Area Confoerence (Denver:  Mav, 1968), p. 16,
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Second, the Federal Goverament should provide the means which
guarantees the achievement of equality of educational opportunity
in a reasonable time == 10 to 15 years. Fuads provided should be
sufficlent, should be phased iante reformation plans so that funds
ave not wasted and should be sustained and lncreased, i{f need bey
until equality ls accomplished, The funds provided by the Pederal
Government should be in the form of categorical grants to States
basad upon approved and published State plans,

Thivd, the Federal Govermment should provide to the States
regulations and guldelines vhich specify the elements of State plans
required for Federal funding. State plans should include means for
planning and the study and assessment of equalization needs at the
local level. Regulations and guidelines should require States to
spucify the organizational arrvangements and procedures which State
aducat ion agencies (SEA) will use in carrying.out the intent of the
gqualization legislation and their own State plaus,

Fourth, the Federal Government, in administering the eaqualization of
educat ional opportunity programs, should encourage good management at
all levelg of government. Management training, information services,
and technical assistance should be available to Federal, State, and
local educational managers on request. Federal officers should help
SEA's in developing and increasing State resources for management
training, technical assistance, research and evaluation services,
information retrieval and dissemination services, and in monitoring
and auditing equalization activities.

Fifth, the Federal Govermment should assert its own means for
monitoring and evaltuating equalization activities. The purpose of
monitoring and evaluation should be to provide information to the State
and to the Federal Government regarding the status and effectiveness
of equalization efforts., Assessment and evaluation by the Federal
monitoring agency should be used to improve (a) State plans or planning,
(b) technical asslstance provided to States, (¢) Federal or State
monitoring of equalization, (d) Federal or State regulations and guide-
Lines, (v) Federal legislation,

ixth, the PFederal education agency should publish annually and
provide to Congress a report on the progress being made toward the goal
of equalization of educational opportunity. The U, S. Commissioner of
Fducation should be required to meet annually with the Council of Chief
State School Officers to discuss the annual report and to improve Federal-
State collaboration in achieving equallzation,

It i{s the responsibility and obligation of each State to provide
equality of educational opportunity to each child residing therein.
Just as the Federal Government has the responsibility of establishing
national goals, of defining educational equality, and of providing the
means to achleve equality of opportunity, State government has the same
responsibility with respect to the welfare of its citizens. States
may exceed minimal equalization definitions established by Federal law,
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regulationy, and sguldelines, but they cannot be permitted to fall below
Foderal minitmums without receiving additional support.

L.

3.

bn ocareying out the reformation ot public education, State govern-
mentl should become involved with the followving:

States should examine the ways and means they are now
using to equalize education, Such an examination should
include a seriovus look at how State education policy is
developed and implemented, how change introduced into
the State gsystem s organized for efficlent management
and how the SEA works with the executive and legisiative
branches of government.

states should examine the adequacy of their present
minimum foundation program., Wide differences in
veonomic wealth from district to district, inequities
in property assessment and taxation, educational
manpower costs in passing speclal levies, and recent
State supreme court decisions, should lead States to
consider more centralized means of tax collection and
better means for equalization,

states should develop a plan for assuring minimal
education achievement (following Federal definitions,
regulations, and guldelines). The plan should include:

(A) Making the building level the locus of wducational
planning.,

(B) Increasing the involvement of principals, teachers,
parents, and other intereste1 lay citizens in the
planning and implementatica efforts at both the
building and district levels.,

(C) A list of State goals for cducation, descriptions
ar progress reports on the achievement of State
goals, current State detinitions regarding
equalization of education.

(D) A consolidated status report of State educational
necds in refation to both Federal and State
detfinitions of minimum equalization.

() A description of the State education management
system,

(FF) A specitication of State management objectives for

retorm including a proposed time schedule for
doehivvement.,
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(G) A deseription of State research, evaluation,
and monitoring activities,

(1) A description of how munitoring reports are
utilized by State leaders--political, cvoonomic,
educational,

4. States should examine the effectiveness of thelr own
State education agencles In providing leadership and
tectinleal assistance to local educatlon agencies,
intermediate or regilonal agencies, State government,
Lay opinion leaders, and citizens., SkA's might
consider establishing Statesfinanced pilot or experi-
mental projects or schools designed to make schooling
more ruesponsive to children, especially children
disadvantaged as a result of poverty or discrimination,

3. States should conslder the development of means for
simplifying and standardizing information requirements,
Professional teachers and principals should not be
burdened with massive information requests., States
might consider placing an electronic data processing
terminal and operator In each school building, This
wotld provide immediate, on=line, communication to and
from the teaching=learning site,

Conclusion

the recommendations made for Federal and State levels should scrve
the purpose of relieving local education agencies of much extraneous
activity and allow them to concentrate on performance within the class-
room. To the local building faculty falls the critical responsibility
of implementation,

The local education agency has the task of seeing to it that
equalization resources reach the individual students that need them.
This means that LEA's must see to Lt that personnel, materials,
facilities, and learning/teaching environments are provided and that
building taculties (principal, teachers, other school related adults)
are accountable tor cvducational outcomes--as defined by Federal and
State detfinitions of educational opportunity.

tow funds or resources are used for equalization should be
decided by the building principal upon the advice of the building
Faculty and under the operational directives of the LEA. The LEA, the
SEA and the Federal Government should monitor the wav public funds are
used to cequalicze educational opportunity., Corrective action is the
responsibility of the LEA.

A criticeal problem to LEA's and to building principals is the
development of viable wavs to enlist, receive and respond to information
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from membaers of the community, Community involvement at the building
level was the conclusion of a recent New York State commission that

reported:

the effective point for expression of citizen and
parent-citizen interest in education is the school,
not the school district, for the school is the

basic operating unit and_cost center in the provision
of educational services.

In any case, local education agencies are responsible for developing
plans for the equalization of educational opportunity in schools within
their jurisdiction. Building plans are consolidated into LEA plans;

LEA plans are consolidated into SEA plansj SEA plans are furnished to
the Federal agency and serve as justification for Federal funding. To
accomplish the goal of equalization requires the involvement of the
education profession at all levels of government.

At times in our history, States '"rights' have seemed to take
precedence over individual rights, especially in public education. The
time for the condition is passed. Federal and State educational leaders
must get together and establish collaborative regulations and programs
so the educational rights of every child can be honored.

zaRerrt_gi the New York State Commission, op. cit., p. 2.43.

e e
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Chapter 6

THE EFFECTIVE PRINCIPAL: KEY TO URBAN SCHOOI
EFFECTTVENESS AND IMPROVEMENT

by .

James R, Tanner
Cleveland (Ohio) Public Schools

luils paper is concerned with the principalship in urban schools.
In particular the focus is on the principal as an officer in the
school. From time to time "the principalship" is me. - o>ned. It
should be noted, however, that we are not discussing the position in
the abstract, but specifically the role of the person who is the
designated head of the school.

Regarding urban schools, that category includes schools in the
major cities of the country. Such cities would probably be in the
200,000+ population class, though there are other smaller cities
whose characteristics would place them in this group.

It is the position of this paper that while there are certain
features of the principal's role which could be described as generic,
there are conditions in the major urban centers that set principals
of urban schools apart as a category.

In addition to the cunditions in the social, cultural, and po-
litical setting within which particular schools operate, there are
other factors which make the urban principal a distinctive type.
These factors relate mostly to organizational features of urban
school systems. Examples of such features are numbers of schools
of similar grade levels, administrative hiernrchical errangement,
access to resources and services.

The principal of an urban school, unlike his colleague in other
school systems, must administer his school with consideration for its
relation to other schools in the city sersing pupils of similar grade
levels.

The pupil populations of schools in urban centers are affected
by demographic factors so that pupils, whose racial, cultural, social,
and economic characteristics in some combination are similar, are
likely to predominate in the enrollment of individual schools. In
some citlies open enrollment is available, permitting pupils to choose
among schools. Nonpublic schools of various types arc widely acces=-
sible in and around most urban centers. Major city school districts
have schools for special groups of pupils--the hLandicapped, those
interested in vocational and technical courses, sometimes special
schools for the academically gifted. The principal must be fully
aware of these variations and understand that comparisons botween
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his school and others in the system are made, often on inappropriate
bages. The movement of pupils among schools in the city--for whatever
reasons=-~requires that the principal establish relationships with other
schools to avoid unnecessary disruptions in the school progress of
pupils,

In the typlical one-high school system, the principal has a
direct relationship with the superintendent and individually with
whatever other officials are available in the central office. The
principal may be a member of the superintendent's cabinet. He may
deal directly with the board of education. A considerable portion
of the principal's time may be devoted to administrative details
that in the urban system are the responsibility of central office
personnel,

In the urban school system there may be a decentralized plan--
either geographically or by type of school=~requiring the principal
to be familiar with the locus of various decisions.

A particular advantage of the urban school system is the availa-
bility of resources and services. The urban school system provides
subject matter specialists who are available for consultation,
support, and direction in curricular affairs.

Only the large school system can afford a well-staffed research
and development division. Schools in the urban centers usually have
access to a rich array of resources such as universities and other
educational institutions as well as health and welfare services.

The individual school needs to be much less self-sufficient in an

urbin system. (In smaller systems each school may strive for self-
sufficiencv., The absence of needed resources, though, limits signifi-
cantly the ability of the school or thc school system to provide a
comprehensive range of services o its pupils or its staff.) The
principal in the larger system must be prepared to organize the program
and services of his schools to take advantage of the resources that

are available.

Some reference to curriculum development is usuallv included in
specifications of the principal's job. This is an area requiring a
high degree of technical skili as well as subject matter competenev.
Few p.incipals either bv training or expericence are equipped to provide
a desirable level of leadership in this field. Quite probably insistence
on the principal's scerving as the leader in curriculum development has
often resulted in technically indefensible curriculum design and planning
as well as inauthentic, noninclusive, improperly balanced content.

A proper role for the urban principal in curriculum development
includes providing in the organization of his schoel for access to
the technical skill and subject matter competency available at
central levels, making his school available for experimentation,
encouraving his staff to participate in curriculum development efforts,
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locally and in the fleld generally, arranging for the implementation
of curriculum changes through organization, planning, and coordinatiomn.
In addition he is the interpreter of his school community for those
whose technical skill and subject matter knowledge must be involved

in curriculum development. He provides for program evaluation as a
means of determining curriculum effectiveness and deficiencies.

I do not include degree of autonomy in this listing because, in
myv judgment, whatever difference there may be between urban schools
and others in terms of autonomy is a matter of local custom and prac-
tice and not of legal or organizational arrangements. It is my opinion
that principals as a class now have more autonomy and authority than
thev are willing or adequately trained to exercise. This assertion
is made in deliberate consideration of the call of various writcers
for greater autonomy for principals and individual schools as a
prerequisite or accompaniment for school change and improvement.
Principals could presently operate in the ways described by most of
those prescribing greater autonomy if they were willing to assume the
responsibility implicit in such authority as they now have.

Qur approach in describing the principalship is to identify the
role as that of an exXecutive, responsible for the organization and
operation of a school. The role includes oversight of the program
and activities of the school unit and entails the judicious exercise
of the authority vested in the position by law, bv regulation, by
policv, and by tradition. In the urban school the principal as the
head of the individual school is accountable to the superintendent
cither directlv or through intermediate officials for translating
into action the educational and procedural policies established for
the governance and operation of schools in the particular school
svstem,

Appropriately the school should be organized by and operated
under the direction of the principal in such a way that (1) an
vifective educational program is made available and accessible to
the pupils enrolled; (2) there is continuous appraisal of the
program in terms of evolving nceds and available resources; and
(3) needed changes can be made in the program with minimum dis-
ruption to the lecarning progress of the pupils.

The principal is responsible for the management of the school.
That is, he is the manager of relations, of time utilization, and
of resource utilization.

For purposes of this discussion, the definition of management
offered by Haimann and Scott is appropriace: "Management is a social
and toechnical process which utilizes resources, influences human action
and facilitates changes in order to dccomplish organization gun]s."l

lT!unuh»re Haimann and William G, Scott, Manapement in the Modern

-

Orgavization (Boston: Houghton Mirflin Companv, 1970), p. 7
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In this definition both social and technical aspects are sig-
nificant. The deliberate inclusion of the social dimengion demon-
strates the importance of people and interpersonal relations in the
conduct of the affairs of the modern institution.

The importance of the activities of people as a concern of .manage«
ment is particularly highlighted in Brech's definition:

"A soclal process entailing responsibility for the
effective and economical planning and regulation of
the operations of an enterprise, in fulfillment of
the given purpose or task, such responsibility in-
volving

a. judgment and decision in determininz plans and
the development of data procedures to assist
control of performance and progress against
plans; and

b. the guidance, integration, motivation, and
supervision of the personnel comprising the
enterprise and carrying out its operations."

1f the principalship is viewed as management in terms of these
definitions, a concept of management which recognizes the process as
social and which includes responsibility for the facilitation of
change scems consonant with, if not synonymous with, the notion of
democratic leadership as discussed by Hunt and Pierce.

To view the principal as a manager in this context should avoid
the idca of the separateness of administration and leadership iden-
tified by Goldman® and by Hersey and Blanchard.

The principal who is right for today's urban school is one who
exercises educational leadership through the application of sound

9
E.F.L. Brech, Managcment: Its Nature and Significapce, Fourth
tdition (lLondon: Sir Isaac Pitman and Sons Ltd.), p. 17.

3Heruld C. Hunt and Paul R. Pierce, The Practice of School
Administration (Boston: Houghton Mifflin Company, 1958), pp. 12-13.

4S:zmuvl Gtoldman, The School Principal (Ncw York: The Center for
Applied Research in Education, Inc., 1966), pp. 91-92.

5I’uu[ Hersey and Kenneth H. Blanchard, Management of Organizational
Behavior, Utilizing Human Resources (Englewood Cliffs, New Jersey:
Prentice-Hall, Inc., 1969), p. 4.
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judgment and through the fullest practicable participation of members
of the institution in the decisiommaking and decision implementation
processes.

Determinants of the Principal's Role

The role of the principalship in its current state has been de=-
termined by a number of factors. It is likely that similar factors
will continue to influence the way principals function. Among these
factors attention is directed in this paper to six: the role of the
school, the history of the principalship, the training of principals,
the expectations which others hold, the legal framework within which
principals operate and the increased unionization of teachers.

The Role of the School as a Determinant

The appropriate activities of the head of an institution are
determined by the nature of the institution's main business or
service. '

In the case of the school, the activities which the principal,
as its head, will engage in are related to the distinctive function
of the school in society.

The proper role of the school which, in general, is education
will vary in relation to the particular community it serves and in
consideration of the school's own institutional capabilities.

Crucial to the struggle for the life of America's cities is the
issue of how our educational resources are deployed in attacking the
problems of the city's people-~problems of denied opportunity, unem—
ployability, of enforced isolation, of increasing personal uzeless—
ness, of poor health and health care, of mistrust, of unrest.

Of course, the school cannot alone solve these problems, but the
school is certainly one important agency without whose involvement
none of the problems is likely to be solved.

While it is admitted that the chief business of the school is the
facilitation of pupil learning, and while it is equally true that the
school cannot now, nor will it likely soon be able to, solve all the
basic problems of its pupils and its adult clientele, it is indefen-
sible for the school to fail to address its interest and its resources
to the fullest extent practicable to the identification of human prob-
lems and to meeting those needs which its resources and facilities
make it able to deal with.

£

’James R. Tanner, "Some Curricular Imperatives for Urban Schools,"
Presentation to Martha Holden Jennings Foundation Ohio Conference on
Elementarv and Secondary Education (Columbus, Ohio: April 19, 1971).
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Svhools In urban centers are (or can be) especially well suitoed
to provide either as a4 part of thelr program or as host to othor
agencies an arvay obf services witleh no other agencv is cqually capaw
ble of Tacilitating. Why, for example, should not schools be the
place where tood scrvices for the elderly are provided? Why could
not the school provide referral service, on more than a casual basis
as now, tor tamily health and weltare agencies?  No school system
should neglect the employment placement function for lts students
by leaving {t to chance or to the Interest of individual counsoelors,

In the urban center the school has an adult educat fon rosponsi=
bility that has been too much neglected.e  The newd for basic literacy
instruction is often acute in cities. The arca of consumer oducation
secems too often to be evervone's concern, in seneral, and hencey ne
one's in particular,

In times where vnemployment frequently is the result of under=
training or technologlcal change, the school cquipped for technical
education ought certainly to be available for the rotraining of those
who require such support.

During national cemersencies school facilities have been well used.
The Nation was immunized against poliomycelitis, for tastance, in schools,
The same creativity and cooperation oupht to be possible during times
of less obvious cristis.

Until relatively few years ago the main role of America's ele-
rentary and secondarv schools was one of sorting and screening the
young==of selecting an elite. For the maggese—-minimal preparation
in literacy and computational skills was provided.

It was not until the end of World War If that wo bovan to take
seriously the idea of universal aceess to educational opportunity
with some national enlightenment reparding the old screening role.

Infortunately we have been too slow at putting our rosources
"where our mouths arcs' As a result the cducational crisis, par-
ticularly in America's citics, is still veryv much with us.  In Tact,
the most urcent crisis for the present ceneration of American edu-
cators involves the survival of our cities as exciting, montally
and phvsically healthy places in which to live and prow and develop,

America's urban schools today cenroll increasing numbors of
children and vouth with a arcater variety of backgrounds, interests,
abilitics, personality streagths, and disabilities than at anv other
time in our ceducational historv, The pupils arce more mobile than
cver, moving hetween and among schools within a siven ity and be=
twoeen places.  And thev are staving in school lonver.,
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The dramatic increase in knowledge and [nformatien, the dovele
opment and availability of teehnolegleal approaches and devices have
greatly expanded both the opportunity and the responsibiiity of the
schools for making cholces ameng instructional strategies and pro=
Codures.,

The school's role {s further highlighted "by the recent aud
properly dccelerating socio-psychological phenomenon of the in~
tensifled quest for i{nclusion in soclety's beneflts and advances."

Ag Tyler points out, "In our time the role of the scheol has
shifted from that of selecting a small percont of the pupils for
more advanced education while the others dropped out and went to
work to that of reaching every child effectively to enable him to
go on learning far bevond the expected level of (the recent pdst).“s

"A major task we face in urban schools is to facilitate the rise
to visibility of the submerged talents and abilities of the thousands
of urban voung people whose lives have been go impacted by the ravages
of poverty and other forms of disprivilege."?

If the schools are to be relevant in the days ahcead, they must
address themselves to this ilssue.  They wmust do more than teach the
literature, history, and culture of vesterday or the mathomaties,
scelence, and economies of tomorrow. They must become the doors of
opportunity for the under-privileged, the under-educated, and the
under-motivated, They must bring Into the matustream of American
life those who to date have not made it.10

An overriding purpose of aducation and schooling in the decade
of the seventies must be to make the human condition humane. Humane-
ness in the quality of schooling will depend not enly on what is
taught, but how it is taught, how the school ils organized and admin=-
istered, and how actively the school involves itself in serving not
Just learning needs, but other human and community nceds as well.

“Ihid.

SRulph W. Tyler, "The Purposes of Assessment," Improving Ldu-
gational Assessment and An Inventory of Measures of Affcective Behavior
(Washington, D.C.: Association for Supervision and Curriculum Develop-
ment, NEA), p. 2.

9
Tanner, op. cit.

———ny

0 .
Paul W. Briggs, Superintendent's Annual Report to the Board of
Education, Cleveland, Ohio, 1970,

llClOVﬂldnd Public Schools, Cleveland, Ohio, Toward Dvnamic
Curriculum, 1970, p. 5.
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The urban school must seek for itself a programmatic regeneraw
tive capability, 1f it is to i{dentify and meot the needs of {tr
clientele today and tomorrow. It must strive to achieve new and
more appropriate ways to be effective in responding to its evelving
and changing millieu.

Clearly rejected here is the glorification of change for its
own sake. 1In school affairs a position which holds that change and
improvement are synonymous is irresponsible, if indeed, not dangerous.
What we swvek are school programs that are clearly and obviously re~
sponsive to the needs of those the school serves.

Change capablility in institutions requires change capability in
the people whose interpersonal relations characterize the institution
as a social system. Key to the development of institutional change

" capability is the quality of the leadership which energizes the
institution.

In the case of the American school, the leader is the principal.
Change in a school can be expected in fairly direct proportion to
the interest and commitment of the principal to the development and
nurture of a regenerative capability for the school's program, and
his capability to lead in the process.

As Jenson and Clark point out: 'Educational administrators . . .
have been characterized by (1) assuming the role of respondent to change
which occurred elsewhere and (2) enjoying the luxury of making the
change (or ignoring it) within the structure of a stable institutional
structure. In the future, the administrator's success will depend
upon (1) being able to employ the dynamics of the change process to
fulfill the objectives of the school as ar institution and (2) pro-
viding relative stability in an_justitution which is undergoing
basic structural modification,"}

In one of the Nation's largest cities about two years ago at a
principals' association retirement celebration, one retiring elemen-
tary school principal in responding to the tribute paid her in recog-
nition of long service and devotion stated, "I'm glad to say I'm the
first victim of the hot lunch program."

Two years earlier the school system had extended the federally
subsidized school lunch program to geveral elementary schools in
sections of the city whose schools served large proportions of poor
children. This extension of food secrvice had upset the equilibrium,
the routine to which our principal had become accustomed. She re=-
gisted the addition of food service (and perhaps resented it, as
well) because in her rather narrow view of the school's role, there

12'l‘heodore J. Jenson and David L. Clark, Educational Administration
(New York: The Center for Applied Research in Education, Inc., 1964),
p. 110,
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was no place for such an activity., In her judgment it was the funce
tion of the home (or of someone) to send children to school properly
nourished, ready to be taught in a traditional tightly structured
gschool where classroom quietness and adherence to the principal's
rules were both expected and rewarded.

Though the school she commanded was located in an area of great
poverty, she saw the school as having purposes that did not include
meeting (or identifying) the elemental needs of her puplls, except
those that related directly and could be confined to the teaching
role of the school.

At other times and in other places, principals (and teachers)
have revealed their attitudes toward adding special services for
pupils by such comments as "Soon, we'll be sleeping them," "Are we
going to take over everything from the home?" "If we provide break-
fast, mothers can sleep longer," "I can't afford medical care like
that for myself," "These children get money for everything they
want." "Why can't that Federal money be given to all schools? After
all, most of our parents pay taxes."

Such comments reveal the failure of the commenters, and of others
who think similarly, to accept the view that the school, particularly
the urban school, properly must engage itself in the solution of the
basic problems of the people it serves. The urban school can no
longer sit comfortably unconcerned in the midst of poverty and decay
and somehow isolate itself in its academic cocoon.

History of the Principalship as a Determinant

In 1958 and again in 1968 studies of the role perception of
principals showed that principals regarded curriculum and instruce
tional leadership as the most important aspect of their role. In=-
cluded in this category were philosophical and psychological theo-
ries, program supervision, and curriculum improvement. In terms of
ideal time allotment, principals in both survey groups ranked cur-
riculum and instructional leadership as a facet of their work th%t
should consume almost twice as much of their time as any other.l

During the 1970-71 school year the North Central Association of
Colleges and Secondary Schools surveyed principals of its affiliated
secondary schools to determine, among other information, the priority
assigned by principals to various functions. Predictably the results
show that the responding administrators by a wide margin consider
educational leadership, including such activities as improvement of

13Joseph D. Melton, "Role Perceptions of the Elementary School
Principalship," National Elementary Principal, Vol. L, No. 4
(February 1971), pp. 40-43.
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instruction, program and curriculum development and stimulation
of change, to be the most important facet of their role. The
other three types of functions listed in the survey are general
school administration, general school management, and crisis
managemeant.

While these results provide some idea of the principal's role
perception, it would, of course, have been more revealing if the
participants had been asked to indicate their proportionate time
use in carrying out the various functions.

Furthermore, the fact that the survey asked for a ranking in
priority order of the four categories of activities suggests the
reluctance of the sponsoring organization to accept a concept of
school administration which includes all the categories in an .
interrelatio.

In another aspect of the survey, the principals identified as
their gravest problems (1) the proliferation of demands upon the
principal's time and energies and (2) the difficulty encountered in
attempting to effect school change.14

As part of an effort to determine inservice development needs
of principals in the Cleveland, Ohio, Public Schools, a survey was
conducted in May 1972. The survey collected reactions related to
the principals' points of view regarding (1) tasks which principals
perform that they believe are appropriate administrative functions
of the principal; (2) tasks that they find most difficult to perform;
and (3) tasks that they believe could be performed better.

In the results of the survey two items appear in the top six
in all three categories:!

determining the quality of teaching being performed and
communicating to staff members their professional strengths
and weaknesses.

Their comments regarding these tasks show that their perceptions
of quality determination and staff communication regarding strengths
and weaknesses conform to the classical classroom visitation--super=-
vision-evaluation model.

Further study of the results shows that principals believe that
their most important tasks involve faculty relationships and, in
general, that while some of the tasks are difficult, the primary
problem is one of finding time to perform these most important and

lz‘John A. Stanavage, '"NCA Principals' Perception of Their
Principalship,'" North Central Quarterly, Vol. XLVI, No. 3 (Winter
1972), pp. 319-330.
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satistying tasks, Thelr comments suggest that one of the main reasons
that time Is short is that principals must spend considerable time on
external relationships with parents and community groups., Running
through the survey results is the principals' desire to concentrate

on internal rather than oxternal relationshlips, together with some
resentment toward factors which frustrate thelr desires,

One ftem noticeably low among the appropriate tasks was ana=
lyzing demographic trends of the community to project future school
needs. Fewer than 50 percent of the principals regard that as ap-
propriate in the role of the principal,t?

One way to explain the persistent view of the principalship as
primarily an instructional leader is to borrow a key line from the
Leading character in the outstanding dramatic production, "Fiddler
on the Roof": "It's tradition." :

The principalship in American education has evolved from the
position of principal teacher and headmaster. The role has been
slow to change, In the beginning the teacher thought to be the best
teacher in the school was clevated to the position of principal teacher
or headmaster. :

Development of the principalship has been accretive in that it
has featured the addition of functions which the principal is
expected to perform.

In the carly days the principal teacher's administrative tasks
included, among others, upkeep of the school bullding, keeping school
rccords, punishing misbehaving pupils, and instructing poorly trained
teachers in the craft of pedagogy. Early in the twentieth century
the principal became a much more important leader of the cducational
establishment, but with little training for carrving out the functions
of leadership.

The idea of the head of the school as first a teacher has per-
sisted so that almost universally "successful" teaching experience
is a prerequisite to becoming a principal.

Probably as a result of this historical circumstance and the
resultant limitations which have precluded a broadening of the basc
or the content of educational administrator preparation, school ad-
ministrators have continued to perceive cducational leadership
narrowly and often have overly concentrated their concerns on the
affairs of the classroom.

}5C1ovolnnd Public Schools, Division of Research and Develop-
ment, "Survey of Principals' Tasks," Julv 1972 (unpublished).



From the 1920's until the present there has been stress on the
supervisory role of principal.

The view of the principal as primarily a supervisor of instruc-
tion has persisted widely just about as Cubberly described it in
1923, He referred to supervision as ''the one supreme duty" of the
elementary school principal. He recommended that the principal "must
reduce his office work and economize his time, that he may be found
as much as possible during school hours in the classrooms of his
school,"16

In some more recent writings the instructional supervisory role
of the principal has continued to be emphasized in terms n25 %reagl§
different from Cubberly's of more than half a century ago.*’’ 8 19, 20

"Instructional leadership" has come to be used increasingly in
place of "supervision," quite probably because of the punitive con~-
notation of the latter term. The function has remained largely
unchanged, though.

Instructional leadership or supervision is viewed as more
"profegsional" than the duties historically identified in education
with administration or management and hence more desirable,

Erickson, in reflecting on the view of the principal as a super~
visor, pointed out in 1964 concerning the "ancient and hallowed con=
ception of the principal as instructional leader," that the 'good
principal was a sort of 'super teacher,' expected to sally in and out
of classrooms like some charismatic general, dropping a suggestion

16Ellwood P. Cubberly, The Principal and His School (Boston:
Houghton Mifflin Company, 1923), pp. 43-44.

17Emery Stoops and Russell E. Johnson, Elementary School
Administration (New York: McGraw Hill Book Company, 1967), p. 311.

18Paul B. Jacobson et al., The Effective School Principal,
Second Edition (Englewood Cliffs, New Jersey: Prentice-Hall, Inc.,
1963), Chapter 5.

1950hn A. Stanavage, ""Educational Leader: Authentic Role,"
Bulletin of the National Association of Secondary School Principals,

20Howard C. Seymour, "The Principal as the Instructional Leader,"
Bulletin of the National Association of Secondary School Principals,
Vol. 51, No. 322 (November 1967), pp. 89-97.

-134-



here, correcting a foible there, using the magic of his pedagogic
know=how to spur the flagging spirits of his troops.'#«

The widespread arrested development of the principalship in its
evolution from head teachership, in the judgment of the writer, has
been one of the major reasons for the slowness of schools to respond
to the need for change.

Particularly is this the case when the principal views himself
as personally having to perform all the duties and functious that
have accrued to the principalship.

The Training of Principals as a Determinant

The continuing view of the principal as an instructional leader
is attributable in large measure to the training programs necessary
for certification (licensing) for the principalship.

Not only do principals perceive their role primarily as instruc-
tional leadership, their trainers largely share that perception.

Approximately 80 percent of professors in graduate departments of
educational administration participating in a survey (1972) conducted
under auspices of the National Association of Secondary School Princi=-
pals are reported to consider that secondary school principals should
devote the greatest part of their inwschool time working with teachers
to improve instruction and that they should teach teachers how to con-
ceptualize, plan, and implement instructional change.

Traditionally graduate programs for those planning to become school
administrators have consisted of textbook bound,.non-sequential lecture
courses, frequently with only coincidental substantive relationship to
each other, except for repetition of content from one course to another.

The program (or should it be called a program?) typically is
constructed in terms of course titles and course credits rather than
with relation to specific competencies.

In a few universities an internship is required and in some such
an experience is optional. Internships vary in quality from carefully
planned and well conducted, specific goal-oriented programs providing

2lponald A. Erickson, "Forces for Change in the Principalship,"
The Elementary School Journal, Vol. 65, No. 2 (November 1964), pp.
57-64.

22Neal C. Nickerson, "Status of Programs for Principals," NASSP
Bulletin, Vol. 56, No. 362 (March 1972), pp. 10~20.
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for competency demonstration to those where the intern simply "sits
at the elbow" of a current administrator learning whatever he can
glean,

[t

[t is not surprising that, in view of the traditional conception
of the principal as mainly an instructional leader, other facets of
the role are neglected in the training of prospective principals.

Moreover, only in the relatively brief period since World War II
has there been any significant attention to administrative theory in
the preparation of school administrators. Prior to that time courses
in school administration dealt with details of school organization,
usually in recipe fashion-~how to construct schedules, how to super-
vise teachers, how to perform pupil accounting and assignment tasks,
how to deal with the P.T.A., how to report pupil progress, staffing
formulas, textbook selection guidelines, facility design and mainte-
nance formulas, extracurricular activity planning, recordkeeping,
and other similar matters.

The principalship as it has been idealized in practice and in
training might well be described as a clonal descendant of the prin~
cipal teacher or headmaster minimally affected by the changing milieu
in which principals have functioned.

Perceptions of Others - Particularly Teachers,
as a Determinant

Some years ago Fritz Redl prepared a brief statement entitled,
"What Do Children Expect ot Teachers?" in which he discussed the
various roles children expect teachers to fill from time to time.

As I have reexamined his statement it seems to me that basically
the expectations which, according to Redl, children have of their
teachers are not greatly unlike the role expectancies teachers have
of their principals. At least there seems to be a parallel track.

1. Children want the teacher to be a teacher, not
just a substitute parent or disciplinarian,
though sometimes a combination of those roles
is appropriate. Children really want the reas-
surance of an adult mentor who '"is fascinated
by the question of whether or not they learn."

Teachers want the principal to be the
leader, the authority figure who is
pleased when they teach effectively
and who shows it.
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2.  The teacher 1s expected to be skillful in "psycho=
logical first aid." This skill includes the ability
to help the child understand personal frustration
and apparent failure and cope with them. It in-
cludes, as well, the ability to handle group anxiety
or tension and translate 1t into more productive
goal-directed effort., A third aspect of psycho=~
logical first aid is related to the "detoxification"
of a highly charged group situation where, in a
kind of contagion, children affect each other in
such a way that the group air is one of "group
psychological intoxication."

Teachers want principals to be able to
understand occasional non-~success in a
particular teaching task and to be able
discreetly to offer suggestions of how
to avoid failure. They also expect the
principal to set a tone and provide the
conditions for group harmony and to
schedule or reschedule activities and
duties in such a way that the whole
group remains organized and their
efforts properly focused.
3. Children expect teachers to accept some "marginal
abuse," to be "hated" for a while and to understand
the situation and know that children will '"get over
it."

Teachers and other adults seem to feel

that the boss is supposed to be "hated''--
probably just because he is the bos. with
certain power and privilege. An acceptable
principal behavior is that of being a shock
absorber~-as a representative of the es-
tablishment.

4. Children want their teachers to be able to "keep
their mouths shut when they understand too well
« « « It is important that Johnny know that even
if T understand him I will still be polite enough
to let him work his problems out himself until
such time as he needs help."

Principals are expected to understand
that teachers, in general, would prefer
to work out their own problems, with the
principal being available for support,
suggestion, direction when the situation °
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5.

6o

obviously is getting out of hand, The
principal is expected to perceive the
point where help is needed and be pre~
pared to take over in a way that saves
face for the teacher.

Children want their teachers to show love and
affection in "the modality which is germane to
their jobs." They want teachers to show affec-
tion by putting proper effort into the things
children really need and which the tecacher is
best prepared to offer. This kind of affection
is demonstrated as the teacher avoids showing
frustration and continues to seek ways to clar-
ify the child's understanding of his learning
tasks, even when obviously other personal or
school problems may be getting in the way.

Teachers want principals to show re-
spect and consideration for them as
persons but they are not seeking a
"buddy or pal." They expect the
principal to be the local boss, en-
forcing necessary rules and regu-
lations, while showing appreciation
for their eflorts.

Children expect teachers to be umpires and to be
capable of keeping the ""group psychological air
half way clean."

Entailed here is the ability to recognize and
mediate clashes of interests. This is a role
that should be obvious to the class so that
they will know that the teacher can and will
assist in the resolution of conflicts before
they develop into serious uprisings.

Another facet of umpiring is being sensitive
to, and helping individual children to make

choices, among apparently equally attractive
courses of action when a choice must be made.

With respect to "group psychological antisepsis"
the teacher needs to be able to "avoid scapegoat
formation . . . to avoid a hostile-competitive
climate which is very different, group psycho~
logically from a basically interested marginal
competitive spirit . . . to avoid or remove
collective apathy . . . to avoid 'participation
cliques' and 'participation slums.'"
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The principal is seen by the teacher as
umpire and as guarantor of mental health.
Like the teacher he is expected to be
able to "avoid scapegoat formation . . .
to avoid a hostile-competitive climate
which is very different, group psycho-
logically from a basically interested
marginal competitive gpirit . . . to
avoid or remove collective apathy . . .
to avoid 'participation cliques' and
'participation slums.'"

7. The teacher is expected to exercise protective inter-
ference, to know when the children have reached the
level of stimulation or exertion beyond which they
should not be permitted to go, in order to avoid group
frustration. The teacher should know when to intervene
or interfere.

Teachers want principals to know when

to intervene in a rising level in school
activity when the point of counter pro-
ductivity is approaching. The principal
should be sensitive enough to firmly call
a halt or to take positive charge of the
situation and help teachers, pupils and
the community understand when the learn-
ing atmosphere is being upset. He is
also expected to be able to_redirect

the energies of the school.

Law as a Determinant

Public education in the United States is a State function, with
most State legislatures delegating and assigning certain responsi-
bility, authority, and accountability to local boards of education.

Laws and the regulations established for their implementation
constitute a highly significant determinant in identifying the pa-
rameters of the principal's authority and functions. School laws
relate to such matters as school attendance ages, school f‘'nancing,
employee contractual status, curricula, licensing, school construc-
tion, and school district organization.

In addition to the body of State law, recent developments have
extended the concern of schools to constitutional rights of the

2Frits Redl, "What Do Children Expect of Teachers?'" in What Do
We Expect of Our Teachers?, Bank Street College of Education Confer-

T e, emats  ameetp——

ence, 1954, reissued 1961.
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individual. Court decisions based upon application of the First and
Fourteenth Amendments to the rights of students, teachers, and par-

ents comprisc an important evolving component of the legal framework
within which the school and its personnel must function.

Not only at the Federal level but at State and local levels, as
well, judicial interpretations influence the relations of people
within the schools and the relations of the schools to other public
and private institutions.

The application of due process (as construed by courts) has
come to be a central concern of school officials. As Verdevoe has
observed, "The uncertainty of the interpretation and the slow pro-
cess of justice will make school managemznt more difficult and
subject to challenge than in the past."2

Increasing Teacher Unionization as a Determinant

A recent and rapidly evolving facet of school administration
concerns the area of labor-management relations.

Discussions about the principal's role in employee bargaining or
negotiations usually seek to justify or plead for the principal as an
active participant in the bargaining process or as a neutral bridge
in disputes. Overlooked in such discussions is the fact that as
Watson indicates principals have had minimal involvement in the ne-~
gotiations between teachers and other employer groups as labor and
top school S%stem administrators and/or boards of education as
management.z

The building principal's role has been affected by negotiations
in two important ways. The authority of the principal has been modi-
fied resulting in less discretion in areas that are covered by nego=-
tiated agreements. These areas include teacher assignment and
transfer, teacher time use during the school day, supervisory and
coordinative procedures and others. A second impact of bargaining
on the principal's relationship to local school staff is that he is
expected on behalf of the central administration and the board of
education to carry out the terms of agreements which he had no part
in making and which he may regard as limiting his own effectiveness
and efficiency as well as those of other staff members.

2
“4Lawrence E. Verdevoe, Address to Secondary Principals' Con-

ference, Cleveland, Ohio (February 28, 1972).

25Bernard C. Watson, ""The Role of the Principal in Collective
Negotiations,”" The North Central Quarterly, Vol. XLII, No. 3 (Winter
1968), pp. 233-243.
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Need for Change in the Perception of the Principal’e Role

A persistent problem is the failure of prine .18 and their
trafiners to accept as appropriate the several faccts of the role.
In addition to an overemphasis on the principal's role as super-
visor, evaluator and instructional expert, there continues to be
an invelghing against the principal as a manager and an accompany-
ing yearning for something characterized as educational leadership.

The continued resistance to the concept of the school principal~
ship as management is probably attributable in large part to an image
of management as exploitive, as dealing with "things'" at a higher
priority than with persons, as concerned almost exclusively with
efficiency and "administrivia."

Upon examination the educational leadership envisioned in such
calls to the battlements frequently is, in reality, the principal~
ship in the power status attained during the first quarter of the
twentieth century, a period not tarticularly noted for educational
change and progress, except possibly for the spread of secondary
schools.,

These grasps for the millennium feature an attempt to "clean up"
the principalship either by excision of some aspects perceived as
detractive or distractive or by the expansion of the role in a kind
of Parkinsonian approach.

The fact is that financial limitations of school systems, par-
ticularly urban school districts, preclude the expansion of the

_principalship by the addition of numerous functionaries to the ad=

ministrative staff. Neither will ignoring or rejecting certain
necessary though unglamorous activities contribute to the effec-
tiveness of the school.

To continue to insist upon the priority of the instructional
supcervisory function of the principal of the urban school is to
reveal an unawareness of the context in which the urban school must
operate. As the AJA.S.A. pointed out in a 1963 report:

School administration faces the challenge of an
age In which the rate and magnitude of change are
unprecedented. . . .« All individuals, professions
and institutions are profoundly affected by the
forces which make this the most dynamic and swiftly
moving of all periods in history. . . .

Of all our social institutions, perhaps schools
should be the most profoundly affected by this
transition since, in many respects education is
both an antecedent and a consequence of change. . . .
Those in administration must keep up with change,
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understand its causes and consequences, understand
its proper impact on the schools, and be able to
evaluate it and make intelligent applications of
this knowledge and understanding to the schools
and their own work.

In a 1967 presentation to the Annual Meeting of the North Central
Association, Romine listed a number of factors which influence the
principal's role. Several of the factors he identified continue to
have relevance at this time, six years later. The only influence
within the educational establishment which he listed as significant
in 1967 whose relevance has been diminished is collegiate competition
for teachers. The other items which have remained pertinent are
centralism in education, increasing innovation and specialization,
new characteristics and attitudes of teachers and pupils, the spread
of collective bargaining and negotiations, the availability of in-
creased administrative sophistication, and the size and complerity
of schools.

Crucial influences outside the school which have impact on
schools and their operation include:

"1. population explosion, implosion and
mobility

2. social and moral conflict, change and
improvement

3. rising educational costs and taxation
4. higher educational expectations."27

McNally in a quite insightful discussion of the principalship
holds that the "supervision~centered conception of the principalship
has become inappropriate and outdated, Barticulnrly in large metro-
politan and centralized rural schools."4® Hig analysis is gimilar
to that of Knezevich who concludes that "The principa:ship is [or
should bej changing due in large part, to the pressures on society

b

“6Americun Association of School Administrators, In-Service
Education for School Administrators (Washington, D.C.: The
Association, 1963), pp. 43-44,

27Stephen A. Romine, "Current Influences Change the Principal's
Role," North Central Quarterly, Vol. XLII, No. 2 (Fall 1967), pp.
187-191.

28Harold J. McNally, "The American Principal Tomorrow,' National
Elementary Principal, Vol. XLVII, No. 6 (May 1968), p. 86.
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in peneral amd on education in partilcular.  The i{nevevasing prossure
ot the schoal to assumo @ more dymimie role in the amelloration eof

gocial injustivces, the greater militaney and professlonalization of
teachoers, the [nervased gpeclallvat lon of teachers, and the growing
complexity of all wducational institutions are modifying the nature

of the principalship.te

"Phe principal,” MeNally says, "cunnot pretend to the omniselence
and competence in all aveas that would be requived for him to agt as
the didactic supervisor' of all the eveolving teacher and specialist
roles In the school staff. He will "use the prerogatives of his
position to 'zero in' the speclalist who ts professionally trained
to provide the specifle kind of assistance that the teacher row
quires.'

Furthermore, as Knezovich polats out, "neither pride nor desirve
to bue considered an autonomous unit is a good veason for depriving a
teacher of the sarvices of a specialesubject consultant,"31

The complesity of school and schooling, the rapldly developing
technology avallable to education, the vast increase and the daszsling
rate of Inereaso in knowledgo and information, the interrelatedness
and interdependence of schouls and other social agencies, the accumuw
lating body of law and regulation, the rising levels of sophistication
regarding school among the general populace, the spreading calls for
accountabiiity «~ all these factorg together with the need for greater
attention to human values clearly call for a response capability on
the part of school officials that exceeds either merely authoritarian
leadership or leadership simply by recipe even though the leaders are
men and women of inspiration and good will,

It further is insufficient to base the role of the principal on
those activities which principals like to perform. The lssue is not
what principals want to do but rather what needs to be done,

There 1s no intent here to suggest that the school is not pri-
marily and most impo tantly an educational institution with pupil
learning as its main objective and with teaching as the chief means
of attaining that objective,

Tt is precisely because of an interest in improving the offece
tiveness and, where possible, the efficlency of learning and teaching

zgstophen J. Knezevich, Administration of Public Education,
Second Edition (New York: Harper and Row Publishers, 1969), p. 282.

3OMcNully,.gR. cit., p. 89,

3lknezevich, op. cite, p. 273
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that there is a need to examine the administration of the school,
After all, administration has the authority and 1s responsible for
the effective and efficient operation of the school.

The nature of the principalship in each school is a major deter=
minant in the quality of the school's program.

Significant change in the principal's role and in perceptions
of that role among principals will be accomplished largely through
training and retraining. The likelihood of change will be greatly
enhancad if the training of prospective principals and the continued
training and retraining of cuirent principals is based upon the broad
view of the principalship as a position of executive leadership, as
McNally's "perceptive generalist."32

The Principalship as Effective Management

Management Defined
in establishing a framework for the identification and analysis
of the work of school administrar‘on, Knezevich lists eight questions

which would confront those responsible for the operation of any type
of organigzation,

1. What is to be done?

2., How will the work be divided?

3. How will it be done?

4, Who will do the work?

5. What will it be done with?

6. When will the work be done?

7. How well should the work be done?

8. How well is the work being done?

He concludes that the universal tasks of administration become
evident in the search for solutions to these questions, suggesting
that administration in any organization would be concerned with
answers to all the questions, while various operating or service
components of the organization would each focus attention on one

or several. An over-arching view of the organization and responsi-
bility for the functioning of the organization as a whole are

32McNally,.aQ._gig., p. 90,
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characteristics which distinguish administration and set it apart as
a specialty.33

The elements of administration or management have been identified
in studies dating to the early years of the twentieth century. (In
this paper the two terms administration and management are viewed as
SYNONYMOUs . )

Knezevich in reviewing the content of nine such studies (1966~67)
identified 20 terms fmming processes that are listed in this accumu=~
lating literature of administration: planning, organizing, command=-
ing, coordinating, controlling, staffing, directing, reporting,
budgeting, assembling resources, allocating resources, stimulating,
evaluating, decisionmaking, communicating, influencing, programming,
appraising, leading, measuring and controlling. Of course, many of
the terms are variable ways of naming the same functions. 4

In this paper the selection of management functions is based upon
the work of Haimann and Scott who conclude that management is a system
of interrelated processes which can be separated conceptually for
analysis but which are inseparable in the actual work situation of
administration. As they point out, the administrator performs the
management functions in variable sequences and with differing time
uses,

Management consists of the following interdependent processes:

planning -~ gathering information; establishing
relevant goals and objectives; iden=
tifying strategies and tactics;
setting performance standards.

organizing -~ defining individual jobs and estab~
lishing relationships among them.
Coordination and the exercise and
delegation of authority are key
concepts in the organizing function.

staffing —- the selection, placement, and de~
velopment of those who perform the
work of the institution.

influencing -- exercise of leadership in motivating
employees to attain the objectives
of the institution while experiencing
personal satisfaction.

33Knezevich, op. cit., p. 27.
341bid., p. 28.

35Haimann and Scott, op. c¢it., p. 19.
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controlling -~ activities which determine whether
and in what ways the goals and
objectives of the institution are
met. Establishing performance
criteria, monitoring and appraising
performance; instituting necessary
corrective action are the classes
of activities which constitute
controlling.

In this framework of management, decisionmaking and communication
are emphasized as_interrelated '"linking devices' which bind the mana~
gerial functions. 6 1In carrying out each and all of the major func-
tions of management, it is necessary to reach judgments about persons,
events, material:, and ideas and to make choices among alternative
courses of action. This represents decisionmaking.

A decision having been made is only useful when it reaches those
whose decisions and actions are affected by it. This is the purpose
for communication--the exchange of information--among the people who
are employed by the particular institution and between the institution
and its clientele.

Clearly the success and effuoctiveness of an institution are de=~
termined largely by the quality of its decisionmaking and its communi-
cation network and the relationship between the two.

School Administration as a Special Class of Management

In a discussion of the similarities between management in business
and education, Carter seeks to superimpose the categories of management
in business upon school administration. In doing so he relates the
administrative responsibilities in schools to the successful operation
of business in the areas of personnel, finance, production and processes.
With operational examples he illustrates similarities and differences.

He emphasizes the pervasive Sunctions of organizing and planning in
both business and education. /

361bid., p. 53.

37Clyde Carter, '"What Management Techniques Can the School Learn
from Industry?,”" North Central Association Quarterly, Vol. XLIII,
No. 4 (Spring 1969), pp. 353-360.
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The basic functions of administration or management (planning,
organizing, staffing, influencing, controlling) are applicable in
all institutions,38,39,40,41,42

As Sears pointed out, however, the similarity of administrative
functions among various types of institutions should not conceal the
existence of differences.%43 Haimann and Scott indicate that although
management processes are universal, management skills are less
transferable.

In designing the principalship it is inappropriate to do so on
the basis of examples of positions in management outside education.
Models are seldom replicable except as between situations in which
the analogy is based on a degree of preciseness that is not possible
when comparing the school with other institutions.

Models are valuable in human affairs principally as the source
of guidelines and basic principles. Consequently, there is no at-
tempt here to see the school principal as like the department store
manager, or the factory superintendent, or the newspaper managing
editor, or the hospital administrator, or the manager of a public
utility or the head of any other kind of organization, except, of
course, in the sense that the genre of institutional head entails
the acceptance of responsibility and authority for the orderly and
effective operation of the institution. Beyond that the school
principalship bears some resemblance to certain other institution
heads, in that, for example, the school and some other institutions
are primarily service related, have limited options in client se-
lectivn, depend upon restricted and specific sources of revenue,

38Yaimann and Scott, op. cit., p. 17.

39Knezevich,_gg. cit., p. 55.

“Opavid B. Austin, Will French, and Dan J. Hull, American High
School Administration Policy and Practice, Third Edition (New York:
Holt, Rinehart and Winston, 1957), p. 17.

41goald F. Campbell, .John E. Corbally and John A. Ramseyer,
Introduction to Educational Administration, Third Edition (Boston:
Ailyn and Bacon, Inc., 1966), Chapter 3.

42Russell T. Gregg, Ed., in Campbell and Gr. .4, Administrative
Behavior in Education (New York: Harper and Brothers, 1957), p. 274.

43Jesse B. Sears, The Nature of the Administrative Process, First
Edition (New York: MeGraw-Hill Book Company, Inc., 1950), p. 5.

I/
“*Haimann and Scott, op. cit., p. 17.
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are labor-intensive in budget outlays, are staffed with positions
for which extensive special pre-employment training is required,
and are units of an hilerarchical organization.

Graff and Street identify several conditions under which schools
operate that require school administration to have a distinctive
character. These include the institutional uniqueness of schools,
the requirement that schools be responsible to the needs of all
other community institutions; directness of the relationship of the
school to the people, the school as an arena for conflict and medi-
ation among diverse values and the intimacy of the interaction bew=
tween the school and its immediate clientele (students).45

Another way of distinguishing school administration in the
larger field of administration is to compare the school with other
types of institutions with respect to factors such as cruciality to
gsociety, public visibility and sensitivity, complexity of function,
intimacy of necessary relations, staff professionalization, and
difficulty of appraisal. Such an analysis as developed by Campbell,
Corbally and Ramseyer indicates, for example, that the school is more
crucial to society than a ping pong ball factory; has less complex
functions than a psychiatric clinic; has a staff less highly trained
than a college; presents more difficulty in appraisal than a sales
organization, but less than a church.

It seems clear that school administration requires special
skills and procedures in pursuing its central purpose of enhancing
learning and teaching and is a special class of management.

What the Effective Principal Does47

"The principal in a public school, whether at the elementary or
secondary level, is a counselor of students, the school disciplinarian,
the organizer of the schedule, the supervisor of the instructional
program, the pupil relations representative for the attendance area,
the liaison between teachers and the superintendent, the director and
evaluator of teaching efforts, the manager of the school facilities,

“3Graff and Street in Campbell and Gregg, op. cit., pp. 121-124.

46Campbell, Corbally and Ramseyer, op. cit., pp. 87-93.

47In developing this section, I have depended not only on the
writings of scholars in educational administration but just as
importantly upon the assistance of six Cleveland principals, who
are generally regarded effective. They prepared for my use logs
of their daily activities for several days so that I had a sampling
of 12 principal days to review.
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the supervisor of custodial and food gervice employees within the
building and a professional leader."48

Campbell, Corbally and Ramseyer characterize the principal as
an organizer, a communicator, an instructional leader and a line
officer .49 '

In discussing the elementary school principalship, Hicks has
identified eleven aspects of the role, pointing out that the effec~
tive principal must be able to exemplify the appropriate facet as
varying situations require. The principal, according to Hicks, is
the executive of the school, a coordinator, motivator, expert,
advisor, mediator, interpreter, supervisor, evaluator, demonstrator,
example and advocate and cducational prophet.

Whiie this listing of role facets is presented by Hicks with
regard to the work of the elementary school principal, it seems
pertinent for the principalship at any level.

An additional role of the principalship is that of the diagnos-
tician as described by Lippitt, who points to the manager's need to
be able to identify causes of inadequate or inefficient performance.

At all levels within the administrative hierarchy of schools
the administrative processes are the same, though certain tasks will
be performed more frequently at one level than at others.

Knezevich holds that "a different degree of information con=-
cerning the substantive problems and the nature of the learner at
various levels seems to be the only fundamentzl differentiation
among types of administrators,"32

With special reference to principals, Griffiths and his associates
concluded that the responsibilities are the same at both eclementary
and secondary levels with such differences as there are being differ~
ences of degree, not kind.

48Knezevich, op. cit., p. 283.

49Campbell, Corbally and Ramseyer, op. cit., pp. 225-227.

5OHanne J. Hicks, Administrative Leadership in the Elementary
School (New York: The Ronald Press Company, 1956), pp. 26-29.

51Gordon L. Lippitt, Organization Renewal: Achieving Viability
in a Changing World (New York: Appleton~Century-Crofts, 1969), p. 23.

52

Knezevich, op. ¢it., p. 282.

>3paniel E. Griffiths et al., Organizing Schools for Effective
Education (Danville, Illinois: The Interstate Printers and Publishers,
Inc., 1962), p. 171.
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In the Griffiths study more than 50 illustrative functions
of school administration are cited with the suggestion that the list
should be adapted as necessary to fit the purposes of individual
school districts.

The activities of the principal have been grouped into various
categories both for convenience of description and for clarity.
Seven such classifications are included in Chart I.

To be sure, all these classifications are acceptable ways of
categorizing the duties and activities of the principal.

The following outline is a way of presenting such a classifi-’
cation based on our concept of the principalship:

1. Developing and Implementing the Educational Program
a. Organizing the school for instruction
(establishing and clarifying role relationships)

(establishing the operational framework)

b. Curriculum development (goal setting, planning
learning experience, allocating resources)

¢c. Program supervision, including instructional
material, equipment and supply procurement
and allocation

d. Program evaluation

2. Instructioral Staff Development

a, Teacher and related staff placement, assignment,
transfer

b. Orientation
¢. FEvaluation, retention, dismissal
d. Selection

€. TInservice growth

f. Establishment and maintenance of wholesome
school climate.

3. School Community Relations

a. Identifying the school community and the
various constituencies and agencies

41p1d., pp. 150-152.
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CHART 1

ana s

~Relating to the community

-Improvement of educational
opportunity

-0Obtaining, developing,
improving personnel

~Providing and maintaining
funds and facilities

Jacobson, Reavis, Logsdon, 1963

-Organization of the school
-Instructional leadership
-Direction of persvnnel

Campbell, ct al., 1966

-School=community relationship

=Curriculum and instruction

-Pupil personnel

-Staff personnel

~Physical facilities

~Finance and business
nanagement

Rnezevich, 1969

-Adiministration of pupils

-Administration of professional

personnel
~Development of educational
programns

Griffiths, et al., 1962

~Improving the educational program

~Selecting and developing
personnel

~Working with the community

-Managing the school

Goldman, 1966

-Developing the educational
program

~0Obtaining and developing
personnel

-School=~community relations

~-Managing the school

Elsbree, McNally and Wagner, 1967

-Staffing

-The instructional program

~Pupil personnel and pupil services
~School~community relations

-Funds and facilities

-Management of school [inance and

school planning
-Community decisionmaking
-Public¢ relations
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(2

Communication with school clientele
(students, parents, other citizens)
(interpreting the school)

Gauging community educational interests
and support

Developing community interest and support
for responsive educational programs

Interpreting the community to school staff

4., Supportive Services and Programs

€.

Pupil personnel services
Finance and fiscal recordkeeping and reporting
School plant maintenance

Auxiliary services (food service, health,
pupil transportation)

School office management

5. Relation of the School to the School System

Qe

b.

€.

Interpretation of policy procedures and data

Representation, interpretation and advocacy
of the school

Identification and utilization of available
personnel, materiel and services

Articulation, horizontal and vertical
(pupil and staff placement and transfer)
(program development)

Referral and appeal

To attempt to rank the functions or classes of functions in
order of importance is to seek frustration and would indicate a
serious lack of understanding of the nature of schools and schooling
and their place in society.

These classes of activities are interrelated and interdependent.
None may be slighted if the school is expected to be effective in
promoting pupil learning and development.
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Moreover it is an exercise in futility to attempt to divide the
principal's time in some idealized pruportion among the classes of
duties. Schools differ in size, in pupil population, in staff
specialization, training and competency, in community acceptance
and support, in available resources, in organizational pattern, and
In program specialization. All these factors in whatever combination
they may be present in a given school are determinants of the use of
administrative time and energy. In addition it could be demonstrated
that such conditions as the weather and the season affect the time
use of school personnel.

To allay somewhat the apprehension of those who see responsi-
bility for activities as entailing the duty personally to perfornm
all the activities, it should be stated that in our concept of
administration (or management) the administrator "is directly
responsible not for performing the work of an organization, but
for attending to its performance.'33

The rule of reason should prevail in the principal's scheduling
and planning of his activities.

Tactics which are illustrative of the work of the effective

school executive have been identified by Tompkins in the schema as
reported by Williamg:

TACTICS OF THE ADMINISTRATIVE LEADER

tE WORKS TO ESTABLISH EQUILIBRIUM IN THE ORGANIZATION

1. foncentrates on a few clearly defined objectives at
a time,

2. Knows that there is no one way to achieve an
objective.

3. Recognizes that people act nonlogically; thercfore
he uses persuasion rather than compulsion.

4. Avoids communicating his frustrations to his
followers.

HE TAKES A FIRM STAND ON ISSUES THAT, TO HIM, HAVE A
MAJOR SIGNIFICANCE

1. Does not hesitate to compromise on lesser issues
where wide support is lacking.

2, Does not compete with his followers.

3. Knows he cannot please everyone without damage
to his convictions.

55J0hn Walton, Administration and Policy Making in Education,
Revised Wdition (Baltimore: The Johns Hopkins Press, 1969), p. 49,




HE LISTENS TO AND OBSERVES HIS FOLLOWERS CAREFULLY

1.

2.

Makes few decisions without first conferring with
followers who may be affected by the decision,
Changes style in doing this so as not to establish
a pattern of procedure that can be predicted by
followers.

HE CAREFULLY PAVES THE WAY FOR ANY CHANGE IN POLICY

Knows that decisive action loses effect when it
is hurried.

Postpones policy action when lack of consensus or
ingsufficient information exists.

Preserves opportunity for freedom and flexibility
of action until consensus jells or necessity
compels.

Tries to remain calm in face of crisis.
Understands that he must make occasional decisions
on the basis of probable success and, therefore,
trusts his intuitions.

HE ASSESSES HIS OWN STRENGTHS AND WEAKNESSES AND THOSE
OF HIS FOLLOWERS, TO WHOM HE DELEGATES ACCORDING TO
THEIR STRENGTHS

Recognizes a major responsibility to develo:
initiative and intelligent action in followers.
Gives full credit to followers and bestows praise
for jobs well done.

Demonstrates a sense of good humor and enthusiasm;
never complains openly about being physically tired.
Endorses and practices the principles of job-
enlargement. 56

The principal should be the local school leader. His leadership
may be titular and status-bound, requiring him symbolically to wear
his badge of authority in order to be recognized as the leader. The
operation of the school he heads may be quite efficient while he
personally is available to oversee it.

Then there are situations where, as Goldman points out, the
principal may be the head of the school while some other member of
the staff is in fact the leader of the staff in terms of influence.

56Stanley W. Williams, Educational Administration in Secondary

Schools:

Task and Challenge (New York: Holt, Rinehart and Winston,

InC., 1964), ppo 98-990

>7Goldman, op. cit., p. 80.
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Such a role as either of those is not compatible with our
concept of management. In the principalship envisioned in this
paper the role requires that the principal be, in fact, the leader of
the school, not just its titular head or the foreman who secures
production through fear or through a reward system that encourages
loyalty to him persogally rather than to the goals and objectives
of the institution.5

The importance of wide participation in school decisionmaking
and implementation is detailed by Labat who points out that the
efforts of school administrators to, achieve school goals are
influenced by staff, parents, students, and other citizens. She
recommends the development of interaction processes through which
school leaders can provide for the involvement of the various
constituencies.>9

Consistent with the emphasis on the social nature of the adminis-
trative process, the principal who is right for today's urban school
is one who exercises educational leadership through the application
of sound judgment and through the fullest practicable participation
by members of the school in the decisionmaking and decision-imple-
mentation processes.

The behavior of such a principal will be characterized by the
operational goals which Tead associates with administration as
democratic leadership.

1. That the aims of his organization are of such
a character that they can truly win the loyalty
of those involved . . .

2. To assume that people are getting a kick out of
being at work and out of the work itself . . .

3. That appeals are invoked beyond those of imme-
diate self interests . . . relating the enterprise
to a larger social good . . .

4. That an opportunity exists for the integrity of
selfhood to be both protected and extended through
the responsibilities which his associates have
to take upon themselves.

58Roald F. Campbell, Luvern L. Cunningham and Roderick F. McPhee,
The Organization and Control of American Schools (Columbus, Ohio:

Charles E. Merrill Books, Inc., 1965), pp. 245-249.
59Margaret G. Labat, "Leadership Training: A Catalyst for School

R:form," Working Paper, USOE Administration and Supervision Task
Fovce on School Reform (November 16, 1972).
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5. That people get a sense of belonging, of being
wanted, of some security of status and some
approval, within and through the activities
of the organization.

6. That people's willingness to be led will not
be exploited . . .

7. To strive in some measure to bring into being
that more ultimate psychological . . . reality
(which involves) a harmonizing of selfw
realization and self-transcendence.60

Another listing of guidelines for effective leadership appropri-
ate to our concept of the principal as an effective executive is
that presented by Hicks in the excerpt which follows:

1. Genuine leadership places greater value on
coordination than on conformity.

2. Effective leadership is usually reflected in
the success of persons other than the leader
himgelf.

3. Real leadership employs the same sort of tech-
niques in human relations that it seeks to
develop in others.

4., Effective leadership must be related to goals.

5. Effective leadership must be considered a means
rather than an end. '

6. Effective leadership depends upon both the
motives and competencies of those who serve
as leaders.

7. Effective leadership includes in its processes
the participation of all persons with rightful
stakes in the educational program.

8. Effective leadership involves the development
‘of a policy continuum sufficiently pliable to
serve as a guide in specific ideas and suf-
ficiently strong to sustain the efforts of a
program thrcugh periods of emergency or crisis.

6OOrdway Tead, The Art of Administration (New York: McGraw=Hill
Book Company, Inc., 1951), pp. 136~-137.
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9, Bffective leadership invelves the continued
gearch for common denominators of human
communication and action.

10, Effective leadership regards working associates
a8 co=workers rather than as mere followers.

1. Effective leadership is concerned with develop-
ment rather than dictation.

12, Effective leadership is sparked by and appears
to generate in others a strong faith in edu=~
cation as a basic means of human improvement.

Iraining for Effective Principaling

At the outset it would be useful to deal with the "hang up"
created by the use of the term trufning. Many professional persons
in education feel that training suggosts a kind of mechanical skill
development, stressing the psychomotor domain rather than the cogni-
tive, when the latter is thought to be ¢f a higher order., The use
of training here is in the sense of the dictionary definition "to
make proficient with specilalized instruction and practice." The
word education is deliberately not used here because of that term's
more comprehensive meaning. Our attention is on those aspects of
the principal's education which are intended to make the petrson who
undergoes the instruction more proficient in the performance of
certain definite tasks., Hence training seems appropriate. Clearly
the desired proficiency development entails cognition.

In determining how principals should be trained, one should
identify first the knowledge and skills principals need in order
to perform their roles adequately.

It is the position of this writer that the training of the
principal should be competency related, with the needed competency
goals specified in considerable detail. This is not to imply that
behavioral objectives in the sense of performance assessment would
constitute all the criteria for determining competency of the traince.
How, for example, does one measure in performance a person's knowledge
of various educational laws except in the actual situation where the
knowledge is required?

The principal identified in this paper requires the categories
of skills described by a number of writers in recent years. Onc of

61Hicks, ops cltsy pp. 6~11.
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the cloarest statements of those skill classes is that of Griffiths
and his usssociates.

lechnieal shill - specialized knowledge and ability
involving methods, processes, procedures, oy tech-
nigues within a specific vocation. This means

that the principal would need to know and to
demonstrate the tools and techniques of the

s principalship.

Human skill - the ability to work effectively

as a group member and to build cooperative effort
: within the faculty which he heads. This skill
- may be contrasted with technical skill; working
: ' with people versus working with things.

Conceptual skill = the ability to see the organi-
zation as a whole. It includes recognizing the
interdependence of each unit. how changes in one
unit affect all other units.62

Consistent also with our view of the principalship is Goldman's
listing of selected competencies.

1. Understanding the teaching and learning process
and being able to contribute to its development.

2, Understanding school organization and being able
to lead and coordinate the activities of the
highly trained professional personnel who com-
prise this organization.

3. Understanding the nature and the composition
of the local school-community and being able
to maintain satisfactory relationships between
the school and its many community groups.

4. Understanding the technical aspects of school
administration (e.g., school building mainte-
nance management functions and the like) and
being able to obtain and allocate resources
in an effective and efficient manner.

5. Understanding the change process and being able
to bring about necessary and appropriate changes
in school and society.

2criffiths, et al., op. cit., p. 154.
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6. Understanding various cultures and being able
to plan and implement programs which will meet
the unique needs of each culture in the school.

7. Understanding and being able to use the findings
of relevant research.

MeNally cites the special need of the principal in the years
ahead for competency in areas such as social psychology, urban
sociology, political science, cultural anthropology, organizational
theory and operation and "The practical aspects of administrative
behavior that were not even taught in the preparation programs of
just a few years ago or that were taught in 'recipe' fashion,''64

Harvey Goldman also has identified special areas of training
needed by the urban principal including communication analysis,
nature and psychology of poverty and affluence, group dynamics,
the evaluation of behavior, community development and conflict
mediation.

A quite extensive listing of competencies of the effective
principal is presented by Klopf as the basis for several Bank
Street College projects in defining the principal's role and devel-
oping appropriate pre- and in-service training thrusts. He classi-
fies the reeded competencies as personal, generic, and functional. 66

As shown earlier, principals feel that the most ihportant facet
of their role is instructional leadership. This impression is prob-
ably due to their familiarity with the traditional "super-teacher"
perception as idealized in much of the literature and most of the
training they have received.

There are indications that principals are coming to accept their
role as more broadly conceived and while they may intellectually wish
to deny the importance of what have been known as administrative or
comuunity relations duties, their experience indicates to them tie
interrelation of the various categories of duties.

’
63Goldman, op. cit., p. 97.

64McNally, op. cit., p. 90.

634arvey Goldman, "Educating the Administrators," Chapter in
Vernon F. Haubrich, Freedom, Bureaucracy, and Schooling, 1971 Yearbook,
Association for Supervision and Curriculum Development (Washington,
D.C.: The Association), p. 133.

66Gordon J. Klopf, "The Principal as an Educational Leader in
the Elementary School," Journal of Research and Development in

Education, Vol. 5, No. 3 (Spring 1972), pp. 119-125.
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In a gurvey of urban and suburban principals in the St. Louis,
Migsouri, area, Unruh found that the secondary school principals
felt the need for training programs to include in priority order
the study of various aspects of administration; historical, philo=-
sophical and theoretical foundations of educationj supervision and
curriculum development; counseling and guidance; educational psy-
chology and related fields; research methods and statistics; and
educational technology.87

In the Cleveland survey mentioned previously, the seven tasks
which were identified as appropriate by 90 percent more of the
principals responding included the following:

-~ Enlisting faculty support for desirable changes in
the school

-~ Identifying possible solutions for staff morale
problems

-~ Inducting new staff smoothly into the operation

-~ Identifying staff members to whom authority can be
delegated

-~ Creating a democratic climate
These five are in addition to the two listed earlier:
~- Determining the quality of teaching being performed

~- Communicating to staff members their prof9351onal
strengths and weaknesses. 68

Among other areas in which competency is required for effective
leadership in the urban school are the legal bases for school oper~
ation and responsibility (not only the usual body of school law but
also social welfare legislation, court decisions and Federal and
State governmental regulations); public institutional governance;
labor-management relations; history and other aspects of the devel~
opment and status of cultural and ethnic minorities; economics and
public finance; management by objectives; management of time; edu-
cational centralization and decentralization.

Perhaps the competencies identified to this point relate more
particularly to the institutional maintenance responsibility of the

67Adolph Unruh, "The Metropolitan Principal: Preparation for
Survival," NASSP Bulletin, Vol. 5k, No. 363 (April 1972), pp. 24-33.

68Cleveland Public¢ Schools, Division of Research and Development,
op. cit.
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administrator than to his role as a leader of change and necessary
redirection. Both are important aspects of the principalship. To
neglect either is to fail to comprehend the evolving nature of
schooling and its changing milieu.

To fulfill the need for continuing institutional responsiveness
the principal requires skill in organization renewal, as that concept
is formulated by Lippitt.

"Organization renewal is the process of initiating, creating
and confronting needed changes so as to make it possible for organi-
zations to become or remain viable, to adapt to new conditions, to
solve problems, to learn from experiences and to move toward greater
organizational maturity."69

In carrying out the demands of this role the principal is a
renewal stimulator--"'a person who initiates an action, process or
activity intended to bring about planned change contributing to

organization renewal."70 '

This concept of organization renewal is similar to Beckhard's
definition of organizational development. "An effort planned
organization-wide, and managed from the top, to increase organi-
zation effectiveness and health through planned interventions in
the organization's processes, using behavioral-science knowledge.'71

Competencies required for leadership in organization renewal or
organizational development are identified by Beckhard as interpersonal
competence; problem solving knowledge and skills; goal-setting skills;
planningskills; understanding the processes of change and changing;
systems diagnosis.’2 —

Lippitt lists similar competencies and emphasizes the importance
of mastery of certain knowledge about learning: mnature and scope of
the learning process; factors that condition learning; factors affect-
ing resistance to learning.73 Hersey and Blanchard emphasize the
primary significance of human skills in management.

69Lippitt, op. cit., p. L.

701pid.

71Rjichard Beckhard, Organization Development: Strategies and Models
(Reading, Massachusetts: Addison-Wesley Publishing Company, 1969), p. 9.

721pid., pp. 40~42.

"Lippitt, op. clt., pp. 288-289,
Ty

rsey and Blanchard, op. cit., p. 7.
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The principal works primarily with people. He makes, or causes
to be made, decisions about pupils individually, about pupils in
groups within the school and about the total pupil population in the
school as a group. He interviews; explains; inquires; leads group
discussions; makes formal speeches, reports and other presentations;
observes “ehavior; gives directions; participates in group discus-
sions; writes letters, directives, memoranda; conducts meetings;
negotiates. Activities such as these consume the major part of the
principal's time and energy. How effectively he performs such tasks
largely determines his success as a principal.

Certainly he does other things. He reads; computes; prepares
reports and other documents. He inspects and examines materlals
and facilities., He drafts plans. He reflects.

In considering preparation for the principalship, I have assumed
that such specialized training is at the graduate level. Consequently
our discussion of training relates to advanced study, not to the basic
undergraduate preservice preparation of teachers.

In training programs the maxim "form follows function" ought to
prevail,

In place of the courses and credits format for the administrator
training program, it is recommended that a more appropriate pattern
would be along the lines presented by Clifford in describing advanced
training institutes. He states that the "institute represents a
concentrated, intense effort on the part of a university to change
the behavior of a carefully selected group of students with respect
to solutions of a specific problem or a complex series of problems
associated with some aspect of the public educational enterprise.

The intensity and the concentration are indicated by the continuous
focusing of all the activities within the program upon specific,
precisely defined objectives."

The program of the institute should be jointly planned by public
school and university personnel. In the absence of such joint planning
and implementation, "an institute program will, almost of necessity,
degenerate into a prosaic, pedestrian kind of experience with little
or no chance of effecting desirable behavioral changes within the
participants.

"Behavioral changes consisting of the acquisition of new or
additional knowledge, information, insights, skills and attitudes
should comptise the specific objectives of the institute. Use should
be made of both didactic instruction and supervised experiences,
especially group processes, laboratory and field experiences and
demonstrations. Continuous efforts should be made to integrate
theory and practice . . . The instructional program should make use
of relevant content [from appropriate disciplines] which is organized
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in logical and psychological ways in order to facilitate continuity,
sequence and integration of the learning experiences,'

Progress in the program should be individually paced and con~
tinuously evaluated for and with the participant without reference
to the usual clock hour academic time frame. The operational goal
is individualized instruction and learning.

Overdependence on didactic forms and extended study of the
philosophy and history of administration without a balanced, well-
planned application phase would be self-defeating. It would produce
51ib educationists who would be unable to determine that the lockers
are assigned properly. (Anyone who has ever worked in a school with
student lockers understands the basic importance of this lowly function.
Unless it is done properly, the resultant confusion will prevent the
school's orderly operation.)

Those who conduct a training program should understand that they
are engaged in a training function and that this requires activities
designed specifically in relation to training objectives.

Public school personnel who accept responsibility for mentorship
in the internship should be helped particularly to understand their
role as trainers.

A major advantage of a properly constructed competency related
training program is the ability to eliminate those who are unable
to master the required competencies while refining the skills and
deepening the knowledge of those whose progress in attainment of
appropriate competencies is satisfactory. Currently anyone who can
"pass' each of the collection of courses can expect to be granted
the principal's certificate without demonstrating any specific per-
formance competency beyond passing written examinations in the
courses.

The question of who should become a principal is unsettled.
There is, and should be, a degree of self selection by those
interested. As to prerequisite experience, that too remains an
unresolved issue. Many consider teaching experience essential.
Actually there is too little empirical evidence in this area. The
field is at the hypothesis stage and considerably more testing of
the idea is needed before we can state with assurance that a certain
amount and kind of teaching experience is the proper base upon which
to build for the principalship. At this time, though, in the interest
of credibility among other school personnel, some teaching experience

75paul 1. Clifford, "Distinguishing Characteristics of Institutes,"

Presentation Planning Conference, Summer Desegregation Institutes,
Howard University (Washington, D.C.: June 12, 1965).
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is probably a desirable part of the qualifications for entering the
principalship.

Management training programs are a regular feature of many
businesses and institutions. There presently is nho parallel oper~
ation in school administration. The percept of management training
for persons who have not yet been awarded the first teaching creden-
tial presents an intriguing possibility for examination. The pro=-
cedure might be something like the following. Persons in undergraduate
educational personnel development programs would be identified on the
basis of leadership interest and potential.’® They would be offered
supervised management training during their undergraduate experience,
probably in the third and fourth years of the four-year baccalaureate
plan. Rather than the didactic instruction in pedagogical methods
and the practice teaching which consume the greater part of those
years, the management trainees would study applicable behavioral
science materials. In place of practice teaching, they would have
AL extended supervised practicum in administrative functioning. The
two aspects would pruceed concurrently.

The period for management training as a special branch of edu~
cational personnel development might profitably be extended one year
so that the student entering school employment out of such programs
would do so with five rather than four years of preparation and with
the master's degree,

Admittedly there is not much likelihood that such a management
training approach will be tested due to zealously guarded certifi=’
cation requirements of graduate study. It is a challenge, though,
to the truditional principal-preparation programs whose development
has certainly not been subjected to rigcrous examination or comparison
among various approaches.

Another issue pertains to the leogth of time needed to train one
for the principalship. Again, detekwinatiorn of this matter has been
based on opinion unsubstantiated by defencible data. The length of
time required has usually been that time which it took to complete
the courses, subject to rules about cred 't valldlty in relation to
the elapse of time, '

The time required for such a program as suggested here would be
based on the needs of individual participants, considering their prior
education and experience and demonstrated capabilities, both at entry
and as the traininrg proceeds.

76John K. Hemphill, et al., Administrative Performance and
Personality (New York: Bureau of Publications, Teachers Cellege,
Columbia University, 1962), Chapter 14, pp. 330-358.
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One school year of full-time study ought to be ample for most
people attracted to the program. Perhaps two summers of full~time
work with an intervening year of part-time study would suffice., It
is conceivable that some persons could master the necessary skills
and knowledge in less than a full school year.

The key idea is that in such a competency related program, time
spent in the program should be individually determined and should be
based upon progress in attaining training objectives.

So far we have been discussing the training of persons entering
the principalship. Those who are already in service have demonstrated
as suggested earlier their need for continuing training. Frequently
State requirements for recertification call for additional training.
In view of the needs expressed by principals themselves as well as
the requirement associated with licensing, provisions beyond, or
parallel to or in place of presently available opportunities are

‘urgently needed for principals now in service.

There is a need for orientation and training in management
principles and processes; in learning, particularly adult learning;
in labor management relations. The nrocesses of organizational
development constitute a field of very limited competence on the part
of principals and school administrators generally. Cultural pluralism
as a fact and as an evolving concept is content for the continuing
training of school administrators, appropriate and necessary for all
American educators, crucial for those whose schools serve urban
populations.7

Certainly there are other important aspects related to the con-
tinuing training of principals. Just as in the training of prospective
principals, the key idea is individual need assessment and program
planning.

As to the format of the training, the continuing seminar featuring
spaced instruction and study seems more appropriate than traditional
graduate school courses. Workshops and short-term special purpose
institutes are other useful training forms. A program constituted
along the lines of the National Academy for School Executives,
sponsored by the American Association of School Administrators, or
the in-service workshops of the National Association of Secondary
School Principals, offers an approach deserving consideration, par-
ticularly if an arrangement could be worked out for university
affiliation and credit toward recertification.

In the training of both prospective and active principals, those
planning such programs should look to the resources of universities

?Tvadelon D. Stent, et al., Cultural Pluralism in Education: A
Mandate for Change (New York: Appleton-Century-Crofts, 1973), pp. 13-25,
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outside the department, school or college of education te schools
or colleges of management or to other parts of universities where
the application of behavioral science findings to management is
notably available in training programs.

Postscript and Hope

There is little disagreement among informed observers of the
American school scene concerning the importance of the principal in
school effectiveness. Likewise, there seems to be general agreement
that school improvement is dependent largely upon the leadership
provided by principals. With both these positions I concur.

The route to effectiveness and the strategy for Improvement,
however, have become subjects of considerable discussion. Each
educational journal seems to contain at least one article which
] prescribes a high way (or a low) to school change. Fortunately,
= we are seeing fewer that hold change and improvement to be synony-
§ mous.,

Almost without exception the role of the principal is viewed
as crucial. Certainly this is true of the two groups whom I char-
acterize as neo=-progressives and organization reformers. With regard
to a third group, the disestablishers, they, of course, see no hope
in schools as institutions; and so for them discussion of the prin-
cipalship as a role seems irrelevant. Among the disestahlishers are
the advocates of alternatives to schools, represented by those who
seek to set up structures outside "the system" to perform the work
of schomigiiag. While loudly proclaiming their disdain for the way
schools within the "establishment'" are organized, they set up their
own structures, sometimes quite elaborate, and often operated in a
highly authoritarian manner. Quite frequently, too, they try hard
to aveid the imposition of standards while imposing in a rigid
fashion their own non-~standards. :

The one thing the disestablishers seem to share with some neo-
progressives is their manifest ignorance of the history of education.
Consequently they are spending considerable time and money and wasting
much precious time of children, reinventing wheels whose dimensions
and functions are already well documented in the many well-done volumes
available on the subiect in any good library.

The essence of improvement in schools is not a simplistic retreat
to some golden age of the past nor a rejection of form and structure.
Improvement that is lasting will be the result of careful planning
led by people who understand both the content and processes of school-
ing and are skilled in the techniques of organizational development.

78Campbell, Cunningham and McPhee, op. cit., p. 253.
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They will see the task as never completed but always in process.
They will be discerning students of educational history and of the
evolution and status of the social, economic and legal settings
within which schools operate.

The decade of the sixties witnessed a high point in the clamor
for greater responsiveness of schools to the needs of children and
youth., Often the sound and fury so overwhelmed school officials
that they responded to noise rather than to reason. They frequently
accepted the jargon of the professional advocates as the views of
the most direct clients of the school--children, youth, and their
parents. The unpreparedness of school officials to gauge the
interest of their clients led many to institute "changes" which
they really found professionally unacceptable but which they
thought would placate the loud advocates of '"change."

This situation underscores the need for increased competency
on the part of the urban principal in community analysis and organi-
zation., The principal must be the resident advocate of children's
right ~ learn and to be taught. As such he must use his authority
to safeguard the children's rights to learn from intrusion by zealous
purveyors of various new "truths" and "systems."

The principal's scope of knowledge and analysis skill should be
such that he is the leader in a new kind of educational consumerism
in his community. He must have the capability to look dispassionately
upon the many "new" ways to organize and operate schools and to lead
in the organization and operation of his school in ways that base
their existential rationale on more than mere affectivity or artful
salesmanship. Moreover, he must develop the kind of open communi-
cation with the people of the community -~ not just those who claim
to speak for the community, but the parents in particular, that he
will be the educational leader of the community, indeed. His office
and the school must be the source of accurate and reliable school
information. His accessibility must be obvious. The concept of
parity, which in operation provides opportunity for influence by
appropriate constituencies, must guide the affairs of the school.

The urban school, compassed around as it is by pressures and
by demands, must see its opportun.cies and its challenges, even
through the smog generated by interests competing for its attention.
The kind of leadership vision required for the development and main-
tenance of institutional viability will require training in focusing
perception on the vital issues of education for urban children and
youth,

Another dimension of the leadership needs and opportunities in
urban schools is related to the pluralistic nature of the urban
population. Cultural pluralism is a fact in American life. It is
illustrated most vividly in our urban centers, where the many cultures
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in the society come into confrontation with each other. Whether

the confrontation will be peaceful or otherwise is in large measure
dependent on the school's acceptance of and valuing of cultural
pluralism. One ve'y important way in which a school system can
demonstrate its endorsement of multicultural dignity is in its
staffing. In recent years urban school systems have begun to make
opportunities available for leadership roles for members of various
minority groups. The numbers and proportions do not yet approach '
equity. Clearly there is needed an affirmative action thrust to
locate, recruit, train and place in positions of school leadership
more representatives of various minority groups, particularly racial
minorities. Sclinol renewal or reform might well begin, where it has
not already done vo, with such an effort.

In this discussion of the principalship as a basic key to school
effectiveness and improvement I have sketched in broad outline a
position that T believe to be rational and attainable. I restate at
this point the firm belief that training and retraining will make the
difference -- provided the training is concentrated on the develop-
ment of demonstrably required competencies related to the tasks
needing to be done == the major task among them being the mobili~
zation and development of the human and institutional capabilities
which constitute the school's major resource in ways that are clearly
responsive to pupils’' neeus.
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Chapter 7
INCREASING TEACHER COMPETENCY
by

James A. Banks
University of Wisconsin

The schools are successful in helping most children within our
society to acquire the basic skills in academic subjects. The level
of literacy has increased markedly in the United Stutes within the
last two decades and the number of students who drop out of school
has sharply declined., However, an alarming number of sti ients finish
-high school without having the skills which they need to function
adequately within our highly technological society. A dispropor-
tionate number of these students belongs to lower socioeconomic and
ethnic minority groups. The achievement statistics of thest students
are depressing. Research suggests that they not only perfevm poorly
in academic subjects but that their achievement worsens the longer
that they remain in school., Coleman states, "In the metropolitan
Northeast, Negro students, on the average, begin the first grade
with somewhat lower scores on standardized achievement tests than
whites, are about 1.6 grades behind by the sixth grade, and have
fallen 3.3 grades behind white students by the twelfth grade."!

Many factors, both within school and out, influence the academic
achievement of students. However, Coleman found that the teacher is
the most important school variable in students' academic performance.
A number of studies, including those of Brookover and Leacock,3 indi=-
cate that the teacher is a cogent factor which influences the academic
achievement and personality development of students. Since a large
proportion of students are not acquiring the basic skills and the

2

Lames A. Coleman, et al., Equality of Educational Opportunity
(Washington, D.C.: Govermment Printing Office, 1966), p. 20.

2Gerald Crant, "Essay Review: On Equality of Educational
Opportunity: Papers Deriving from the Yarvard University Faculty
Seminar on the Coleman Report," Harvard Educational Review, Vol. 42
(February 1972), pp. 109-125.

3Eleanor B. Leacock, Teaching and Learning in City Schools
(New York: Basic Books, 1969); Wilbur B. Brookover, Edsel L.
Erickson and Lee Joiner, "Self-Concept of Ability and School
Achicvement," in James A. Banks and William W. Joyce (Lds.),
Teaching Social Studies to Culturally Different Children (Reading,
Massachusetts: Addison=Weslev, 1971), pp. 105-111.
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tadcher Is an extremely important variable in the academic achievement
of students, the competency of teachers must be substantially improved
to Increase students' academic achievement and to facilitate their
personality development., This statement is based on two assumptions!
(1) that training can change a teacher's behavior and help teachers

to acquire effective instructional skillsy and (2) that changed
tvacher behavior can result in higher academic achievement by stu~
dents and help them to develop more positive attitudes toward school
and towava other individuals. In this paper, we will establish the
validity of these assumptions and propose alternative ways to increase
teacher competency in inservice and preservice training programs,

Research on Changing Teacher Behavior

Research on the effects of training on teacher performance is,
unfortunately, sparse and incomplete. Most studies focus primarily
on verbal -interactions in the classroom. Researchers who are inter-
ested in interaction analysis (such.as Flanders, Bellack, Amidon, and
Allen) have tried to determine whether a teacher can be systematically
triined to modify his verbal behavior. Aspects of verbal communication
which have been well studied include asking high-level questions, pro=-
viding systematic feedback, illustrating and using clear examples of
concepts, and using more Indirect teaching styles. These verbal skills
correlate highly with superior teacher achievement, as we will later
verlfy. The research which focuses on the verbal skills of the teacher
is not as limiting as we might initially think. Most teacher influence
is manifested through verbal expressions which, research indicates, is
highly related to his nonverbal behavior. Classroom dialogue is the
most important element of instruction. When we study the effects of
training on a teacher's verbal behavior, we learn a great deal about
tie wavs in which training influences teacher performance.

Research also indicates that training can change a teacher's
verbal behavior and style of teaching. Indirect teachers ask students
more open-ended questions and provide more opportunities to make reflec—
tive responses. Dircct teachers ask more low-~level questions, tend
to reject student responses, and tend to be more dominating. Indirect
teaching is related to high student achievement. Direct teaching styles
are associated with low student achievement and negative pupil attitudes
toward learning and teachers. A substantial body of research indicates
that training can help teachers to change thelr teaching stvles and to
become more indirect in their verbal behavior,

Flanders (1963) found that a workshop in which inservice teachers
Learned and used interaction analysis techniques to study their verbal

“Hildrvd Bo Smith, "Interpersonal Influence on the Jecupational
and Educational Aspirations and Expectations of Sixth Grade Students"
(unpublished PhoD. dissertation, College of Education, Michigan State
tniversity, 1961).
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behavior enabled them to become more indirect in their teaching styles.5
In a related study, Furst (1965) concluded that student teachers who
were taught interaction analysis skills exemplified significantly more
positive and accepting verbal behavior than student teachers who were
not taught interaction analysis.6 Hough and Ober (1966) designed a
study to determine whether training students in interaction analysis
skills would influence their teaching behavior in simulated teaching
situations. Five different experimental groups were trained. After
the training, each trainee's verbal behavior was measured while he
taught in a simulated teaching situation. The researchers concluded
that trainees who were taught interaction analysis developed more
indirect teaching styles. Students who were trained without the use
of a formal category system exemplified more direct teaching styles.
The researchers state, "Subjects in the treatment groups taught
interaction analysis were found to use, in their teaching simulations,
significantly more verbal behaviors that have been found t. be associ-
ated with higher student achievement and more positive student attitudes
toward teachers and school. These same subjects were found to use
significantly fewer behaviors that have been found to be associated

with lower achievement and less positive attitudes."8

Studies by Ober (1966) and Kirt (1963) indicate that training in
interaction analysis can enable student-teachers to become more indi-
rect in their teaching styles. In a similar study Hill (1966) concluded
that such training can change the teaching styles of elementary school
teachers,?

Research on microteaching also indicates that training can change
a teacher's behavior. In a microteaching situation, the trainee

5Ned A. Tlanders, "In;ent, Action, and Feedback: A Preparation
for Teaching," Journal of Teacher Education, Vol. 14, pp. 251-260.

byorma Furst, "The effects of training in interaction analysis on
the behavior of student teachers in secondary schools." Paper read
at the annual meeting of the American Educational Research Association,
Chicago.

7 John b. Hough and Richard Ober, "The effects of training in
interaction analysis on the verbal behavior of pre-service teachrrs,"
in Edmund J. Amidon and John B. Hough (Eds.), Interaction Analysis:
Theory, Research, and Application (Reading, Massachusetts: Addison-
Wesley, 1967), pp. 329-345.

8Ibid., p. 343,
Med A, Flanders, "Teacher Effectiveness,”" in Robert L. Ebel,

Victor H. Noll and Roger M. Bauer (Fds.), Encyclopedia of Educational

Research, Fourth ¥Fdition (New York: Macmillan, 1969), p. 1431,
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applies clearly defined teaching skills to short lessons taught to a :
small group of students. The technique is designed to enable the e
trainee to master a specific set of teaching skills. Studies by
Aubertine (1964) and Schuck (1969) indicate that students who are
taught by teachers who have acquired the technical skills of teaching
in microteaching training programs have significantly higher achieve-
ment and more positive attitudes toward learning than students taught
by teachers who do not possess these skills.l0 Allen et al. (1966)
studied the effects of microteaching programs on the behavior of
preservice teachers. Their research indicates that intensive train-
ing and feedback have a statistically significant impact on teacher
performance.

Training programs which consist of microteaching, combined with
videotaped recordings, provide trainees with opportunities to
microteach lessons, and to obtain systematic feedback from experts
who view their performance. These types of programs have sigaificant
influence on teacher behavior. The trainee's teaching performauce is
videotaped immediately before and after training. The tapes are
analyzed to determine whether there have been changes in the trainee's
technical skills and verbal behavior. Studies by Stromquish (1965),
Orme (1966), Allen, Berliner, McDonald and Sobol (1967) indicate that
a trainee's technical skills can be significantly increased when he
views a videotape of his teaching performance and receives systematic
feedback from instructional experts.12 David and Smoot (1969) found
that microteaching training not only helped trainees to improve their
teaching performance but enabled them to acquire a wide variety of
verbal skills essential to effective teaching.l3

Borg and his colleagues (1970) tested the effects of a microteach-
ing minicourse on the instructional skills of inservice teachers.l4 The
minicourse (called Minicourse 1) was designed to bring about changes
in twelve specific teaching skills, such as asking questions, dealing
with incorrect answers in an accepting nonpunitive manner, redirecting
the same questions to several pupils and refocusing the pupil's
response. Prior to the course, three videotapes were made of each
teacher's performance in his regular class. After the course, ecach

10g1aine E. Ward, A Survey of Microteaching in NCATE-Accredited
Secondary Education Programs (Stanford: Stanford Center for Research
and Development in Teaching, Stanford University, 1970), p. 35.

1

lFlanders, "Teacher Effectiveness," p. 1431.

124ard, op. cit., p. 37.

131p1d, p. 37.

ll‘w.'llter R. Borg et al., The Mini Course: A Microteaching

Approach to Teacher Education (Beverly Hills: Macmillan Educational
Services, 1970), pp. 72-86.
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teacher taught a lesson which was videotaped. The pretest and post

test videotapes were analyzed to determine whether changes had

occurred in the teachers' behavior. The researchers found that the
teachers who took the minicourse significantly improved their abili-
ties in ten of the twelve skills. The amount of class discussion

and pupil talk was much higher in the post test than in the pretest
tapes. Note Borg et al.: "The postcourse tapes . . . revealed large
and statistically significant reductions in teacher talk at all grade
levels, with the greatest reduction at the sixth grade level., After
completing the course, sixth-grade teachers talked somewhat less than
half as much as they had before."l5 1In a follow-up study of teachers
trained in Minicourse 1 Borg (1972) found that: "After 39 months,
the performance of the subjects was still significantly superior to
their precourse performance on eight of the ten behaviors that were
scored."}® This study supports the proposition that training cannot
only change teachers' behaviors, but that the change is stable through
time.

Research on Changing Teacher Attitudes

While the teacher's verbal behavior is an exceedingly important
y

¢ aspect of teaching, research suggests that the attitudes which the
“teacher exemplifies in the classroom are extremely important because

they influence student attitudes, self-concepts, and achievement.
Teacher attitudes are alsce highly related to verbal behavior. Research
supjorts the postulates that specific types of training programs can
modify an adult's attitudes. The research which we will briefly review
is related exclusively to racial attitudes. However, the types of
generalizations which we derive are applicable to other kinds of atti~
tudes. Smith (1947) concluded that the racial attitudes of adults

can be significantly modified in a positive direction by contact and
involvement in minority group cultures.l? Bogardus (1948) found that

a five-week intergroup education workshop, which consisted of lectures
on racial problems, research projects, and visits to community agencies,
had a significantly positive effect on the participants' racial atti-
tudes.!® In a summary of the research on the effects of training on
the racial attitudes of adults Banks (1972) concluded:

15yhid., p. 79.

Loyalter R. Borg, "The Minicourse as a Vehicle for Changing Teacher
Behavior: A Three Year Follow-Up," Journal of Educational Psychology
(in press).

17 5ames A. Banks, "Racial Prejudice and The Black Self-Concept,"
n James A. Banks and Jean D. Crambs, Black Self-Concept: Implications
For Fducation and Social Science (New York: McGraw-hill, 1972), p. 23.

1814id., p. 24.
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Courses which consist primarily or exclusively of
lectyre presentations have little import. Diverss
experiences, such as seminars, visitations, community
involvement, committee work, guest speakers, movies,
multimedia materials, and workshops, combined with
factual lectures, are more effective than any single
approach. Community involvement and contact (with
appropriate norms in the social setting) are the

most cogent techniques.19

The Effects of Teacher Behavior on Student Behavior

We have established the faect through research reviews and
summaries that systematic training can change a teacher's behaviore
verbal skills and attitudes. We will now attempt to verify the
second major assumption on which this paper is based: changed
teacher behavior can result in changed student behavior as indicated
s by higher student academic achievement and modifications in students’
! attitudes. Although the research which is related to this assumption

is more scarce than research on the effects of training on teacher
behavior, research suggests that changes in teacher behavior can
influence students' academic achievement and attitudes.

. The indirect teacher encourages student participation, clarifies

‘ student ideas, and provides students with more systematic and posi-
tive feedback than the direct teacher. Teachers with direct teaching
styles :end to inhibit student participation, give more directions
and criticism, and exert more power over their pupils than indirect
teachers. Flanders (1964) designed and implemented a study to deter-
mine the effects which direct and indirect teachers have on measured
student achievement.20 Teachers were classified as most indirect,
average, and most direct. They were observed in classroom teaching
situations by trained observers who used Flanders' interaction analysis
system to record their communications with students for a period of
two weeks. Teachers and pupils in two content areas were studied—=
mathematics and social studies combined with English. Achievement
tests were administered to the students to determine the effects of
indirect and direct teachers ca their performance. The comparison of
the scores indicated superior achievement by the students in the in-
direct classes at a statistically significant level in both social
studies and mathematics. The students also responded to an attitude
inventory. Students in the indirect classes had significantly more
positive attitudes toward learning and teachers than students in the

91p1d., p. 24.

20Ned A. Flanders, "Somc relationships among teacher influence,
pupil attitudes, and achievement,' in Bruce J. Biddle and William .1,
Ellena (Eds.), Contemporary Research on Teacher Effectiveness (New
York: Hol+, 1964), pp. 195-231,
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direct classes. This study substantiates the fact that teaching
behavior resultant from training can influence student achievement
at a statistically significant level.

An earlier study by Amidon and Flanders (1961) confirms the -
proposition that teacher behavior, modifiable by training, influences
student achievement.?l This study ascertained the effects of direct
versus indirect styles of teaching on dependent-prone eighth grade
students' ability to learn concepts and nrinciples in geometry,
Role~playing techniques were used to control the behavior of the
teacher; the teachers role-played direct and indirect teaching
styles. A trained observer recorded the teachers' verbal behavior.
The students in the study were given a test of their dependence
tendencies. Pre-tests and post tests of geometry achievement were
used to ascertain the effects of the experiment. Achievement levels
of the indirect groups were significantly higher than the achievement
of the direct groups. " e researchers conclude: "The measures of
geometry achievement indicate that the dependent-prone students
learned more in the classroom in which the teacher gave fever direc—
tions, less criticism, less lecturing, more praise and asked more
questions which increased their verbal participation."z2

Similar studies in which different student behaviors were studied
confirm the findings of Amidon and Flanders. Schantz (1963) demon~
strated that students' verbal recall abilities are positively related
to indirect teaching styles. Miller (1964) found that indirest teach=
ing styles resulted in higher levels of thinking in children. 3

Other studies indicate that teacher behavior which can he acquired
through training influences student behavior. In a series of carly
studies, H. H. Anderson and his colleagues (1939, 1945, 1946) "demon-
strated that dominative teacher contacts create more compliance and
resistance to compliance, that dominative teacher contacts with pupils
spread to the pupil-to=pupil contacts even in the absence of the
teacher, and that this pattern of teaching creates situations in which
pupils are more ecasily distracted and more dependent on teacher
initiative,2% Using the Interaction analysis system formulated by
Bellack et al., Furst (1967) studied the c¢lassroom dialogue in

‘“Edmund Amidon and Ned A, Flanders, "The offects of direct and
indirect teacher influence on dependent-prone stua nts learning
geometry," in Amidon and Hough, Interaction Analysis, ope cit.,
pp. 210-216,

221 bid., p. 215,

‘). - T . - N . . .y A
“landers, "Teachor Effectiveness," op. cit., pp. 1426-1427,
24 1 . , 1A} . . . 1\ . e [ " . o .
Ned As Flanders, "Intent, Action, and Feedback: A Preparation fo
Teaching," in Amidon and Housh, Interaction Ana lysis, ope cite, p. 284,
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high-achieving and low-achieving high school classes.zs "The
high=achieving classes differed from the low-achieving classes by
having more responsive teacher behavior, less teacher talk and more
extended pupil talk, just as has been found in similar studies which
involved the Flanders categories.'26

The studies cited earlier by Aubertine, Schuck, and Borg also
suggest that trained teachers can influence student behavior.
Aubertine and Schuck found that students who have teachers with
developed skills in microteaching situations achieve significantly
higher and have more positive attitudes toward learning that students
who have teachers who lack these skills.Z?7 Borg and his colleagues
found that their microteaching Minicourse 1 not only changed the
behaviors of teachers but influenced the verbal responses of their
students.28 They stated: "All three groups made substantial gains
in length of pupil reply on the postcourse tapes, with fourth grade
pupils nearly doubling the length of their replies and sixth grade
pupils doing somewhat better than that. It is noteworthy chat the
greatest gain was made by sixth grade pupils, suggesting that their
precourse performance was far short of their potential."29 Flanders
states, in summarizing the research on the effects of teacher behavior
on student behavior and attitudes:

The primitive quality of our present knowledge is
exemplified by the concepts, methods of qualification,
and lack of specificity to be found in the relationship.
Novertheless, it can now be stated with fairly high
confidence that the percentage of teacher statements
that make use of ideas and opinions previously cxpressed
by pupils is directly related to average class scores
on attitude scales of teacher attractiveness, liking

the class, etc., as well as to average achicvement
scores adjusted for initial abilitv.30

The research cited above lends considerable support to the
proposition that a teacher's verbal behavior influences student
verbal behavior and academic achievement. A significant bodv of
research alsc indicates that teacher attitudes influees e students'
svlf=-concepts, attitudes, values, beliefs, and academic achicvement,

25, " - , _ ,
P landers, "Teacher Effectiveness," op. c¢it., p. 1428,

A3 .
“Olbid., p. 1428,

27,

ward, op. ¢it., p. 35.
", ‘
“dl’)(ﬂ‘\.'_, op. cit.

)
“Ipid., p. 77.

W tanders, "Teacher Etfectiveness, ope cite, p.o 14060,
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These studies collectively provide strong evidence that the
teacher's perceptions of his pupils and his expectations of them
have found a profound impact on their academic achievement and atti-
tudes toward self and others. These include studies by Asbell (1963),
Becker (1952), Clark (1963), Gibson (1965), Katz (1964), Rosenthal
and Jacobson (1968), Leacock (1969), and Rist (1970).31 Rist states:
"These authors have sought to validate a type of educational self-
fulfilling prophecy: 1if the teacher expects high performance, she
receives it, and vice versa."32 The seminal studv by Davidson and
Lang (1960) indicates that studeris' perceptions of their teachers'
feelings toward them correlate highly with self-perception. The
study also indicates that the more posiiive a student's perception
of his teacher's feelings, the higher is his academic achievement
and the more desirable is his classroom behavior as rated by
teachers. 33

Earlier in this paper, we cited studies to verify the proposi-
tion that training can modify the attitudes of teachers. The evidence
above suggests that teacher attitudes influence student behavior and
attitudes and that changed teacher behavior can affect student be-
havior and belicfs.

Reforming Inservice Education of Teachers

"¢ have argued that the competency of teachers must be consider-
ably improved in order to increase the achievement of students and
to better facilitate their personality development. We presented
«vidence to support the proposition that training programs can increase
the competency .f tewchers and that their increased competency can
result in changed student behavior (academic achievement and attitudes).

While the preservice education of teachers must be substantially
improved, it s th2 teacher currently in the classroom who must scerve
as the agent of school reform. Immediate changes must be made in the
inservice educatior of teachers. At this time, inservice education
consists primarily of courses offered by universities and workshops
sponsored by school districts. Teachers usually regard university

g Ray C. Rist, "Student Social Class and Teacher Expectations:
The Self-Fulfilling Prophecy in Ghetto Education,”" Harvard Educational
Review, Vol. 40 (August 1970), pp. 411-451.

3h0bid., p. 413.

e ten By pavidson and Gerhard Lang, "'Children's perceptions of
their teachers' feelings toward them related to self-perception, school
achicvemeat, and behavior," reprinted in Baaoks and Joyee, op. it
pp. 113-127,
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inservice courses as largely useless. They take them'primarily for
two reasons! to acquire certification and to move up higher on the
school district's salary scale.

Most university inservice courses do not help teachers to increase
their skills in teaching. They consist largely of professors talking-
about teaching. School district workshops sometimes relate more
directly to the problems of teachers than university courses but often
they are run by people who lack sufficient technical skills. Obvi~
ously, there are exceptions to these generalizations, but inservice
education reform is urgently needed. We will first discuss what
should be some general goals of inservice education and then suggest
two basic ways in which these goals may be attained.

Goals of Inservide Education

Every classroom teacher should have the knowledge and know~how
to teach students the basic skills. This statement has serious
implications for inservice education. Since teachers vary greatly
in both their knowledge of the basic academic subjects and their
skills to teach them,different types of training programs and experi-
ences must be made available for teachers. Some teachers cannot teach
children how to read and write because they cannot read and write very
well themselves. Many such teachers relate well to children and are
excellent classroom managers.

These types of teachers should be provided opportunities whereby
they can master the basic concepts and principles which constitute
the academic disciplines. The type, quality, and length of the aca~
demic experience: would vary greatly, depending upon the specific needs
of a teacher or a group of teachers. A teacher who has serious gaps
in his academic knowledge may need to spend a year or more in a basic
liberal arts program at a local university. A teacher who cannot
perform the basic operations in mathematics may merely need several
university courses in mathematics. Some teachers' skills may be so
poor that they will need high school level courses which they could
take at a local community college.

Academic knowledge alone, however, is insufficient for effective
teaching. Some teachers are excellent writers but do not have the
skills and abilities to teach children how to write. Other teachers
know a great deal about wuathematics but are unable to teach children
how to perform basic operations in mathematics. These kinds of
teachers need to acquire teaching skills., More disciplinary knowledge
will not necessarily enable them to become more effective teachers.

Both theoretical knowledge about pedagogy and training in the
use and application of this knowledge are absolutely imperative for
any sound inservice education program., Theory is often damned by
teachers because most preservice and inservice programs include
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theoretical components but fail to provide opportunities for teachers
to apply theories in training situations. Smith has said, "To train
someone is to guide him to acquire a certain skill., The trainee is
put in a situation where he can perform the skill, then is stimulated
to perform it. His performance is analyzed and assessed. He and the
teacher suggest changes in his performance, 34

Whatever the varying needs of teachers, the school district must
develop ways to help the teacher to determine what his needs are and
provide opportunities whereby he cdn attain knowledges and skills
which he needs without being penalized, ridiculed or reduced in status.
The teacher must be regarded for recognizing his deficiencies and
seeing ways to remedy them. The teacher who needs to spend a year
in a general liberal education program in a university should be
granted a sabbatical with pay and given recognition when he returns
to his teaching assignment. Teachers who need to acquire basic
knowledge in any of the academic areas should be released during the
school day to take courses at a local university. If a sufficient
number of teachers in a particular school or district necds to
strengthen their backgrounds in a particular discipline, specialized
courses should be set up for them within their school or district
during the school day.

Inservice education should be very convenient for teachers and
should be a central part of szhooling. Whatever is needed to increase
the academic achievement and personality development of children is
a legitimate endeavor for the school. Both teacher learning and
student learning must tdke place in the public schools. Insarvice
education should not be lan after-school or summer-only process. If
inservice education doeé not take place during the regular school
day, teachers will view it as peripheral to teaching and schooling.

The Theoretical Component of Inservice Education

The theoretical component of inservice education must help
tedachers to better understand the nature of instruction and child
development and to acquire the concepts which they need to interpret
classroom behavior. Classroom teachers also need to master principles
and theories about children who come from diverse ethnic and social-
class groups. Many teachers teach students who belong to ethnic and
social=class groups about which they know very little because of
serious gaps in their preservice training. There is a substantial
bodv of rescarch which documents the ineffectiveness of tedachers in
helping these children tro dcquire the basic skills. These students
will not cxcel academically until their teachers acquire the concepts

dap Othanel Smith, Teachers for the Real World (Washirgton, D.C.:
ANCTE, 1969), p. 71,
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necessary to interpret and understand their behavior, which often
differs from that of majority group children. The theoretical com-
ponent of inservice education should also help teachers select concepts
and principles from the academic disciplines, organize it for effective
instruction and develop successful strategies for teaching 1it.

The Training Component of Inservice Education

The tralning component of inservice education should train tea-
chers to master and develop proficiency in teaching skills, such as
establishing set, achieving closure, providing feedback, reinforce-
ment, illustrating and using clear examples. Teachers can acquire

these skills in training situations in which they work with their

own children.

Microteaching is a promising technique which can be used to help
teachers master teaching skills. Microteaching is a "scaledown
teaching encounter applying clearly defined teaching skills to brief
lessons taught to small groups of students."33 After identifying
specific teaching skills in performance terms, the trainer can have
teachers prepare and teach five to ten minute microlessons. After
a teacher has taught a lesson to a group of his students, a traliner
and the teacher's colleagues can provide the teacher with f eedback.
The teacher would be reinforced for desired behavior as well as have
his errors pointed out. [he teacher can then reteach the microlesson.
Further reteaching of the lesson and critiques will help the teacher
to master specific teaching skills. Microlessons can also be videotaped.
A videotaped microlesson will enable the trainer and the trainee to
have a more productive feedback and critique session. Pecr critique
and assessment are extremely important for teachers; professional help
from their colleagues can help improve skills in teaching because of
the high crediblility that teachers glve to their peers' iudgmonts.36

[n addition to microteaching, interaction analysis can become
an important clement in the inservice training.-of teachers. Using
interaction analysis systems, such as those developed by Flanders
and Bellack et al., several of a teacher's colleagues and/or crained
university professors could observe and record his verbal interactions
with children and provide the teacher with feedback to enable him to
improve his verbal skills. The teacher's nonverbal interactions with
children could also be studied.

Approaches to Luservice Education

We hiave stated that reform in inservice oducation is necded and
have doseribed some basic components which we fecl should comprisc
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any teacher education program. These include providing each teacher
the opportunities to acquire the knowledge and skills which he needs
during the regular school day. We also suggested that all inservice
education programs should include theoretical and training componemts,

Pilot inservice programs should be implemented in which clinical
experiences such as microteaching are emphasized and in which gover-
nance is exercised by different groups. Both the substance of inservice
programs and their governance should be varied in pilot programs. It
may be that who governg inservice programs is unrelated to their influ-
ence on teacher betavior. However, many people in the profession,
especially classroom teachers and teacher organization personnel, do
not believe this. Pilot programs will help us determine whether or
not governance is a significant variable, We will describe two basic
approaches which we feel should be tried and tested in pilot situations.
The approaches are not mutually exclusive, but they differ in several
gignificant ways., '

University Inservice Programs

Pilot programs should be devised and implemented which are
essentially university manned and operated and have strong input and

cooperation with local schools and central school administration. In

this document, we have suggested that the unit of reform should be the
school building and that reform should focus on teacher-pupil and
pupil-pupil interaction. A university operated inservice education
program could be an integral part of attempts to reform an individual
school or a group of schools.

In this type of program, the university staff, in cooperation
with the local school staff would determine the training nceds of the
teaching and administrative personnel of the school and devise experi-
ences=-~such as workshops and coursesw-=which could satisfy the specific
needs of the staff within that school. The initial phase of the pro-
gram would consist of a school staff assessment plan. Tt may be
determined that the staff within a particular school needs specific
help in the teaching of readio,, mathematics, and the language arts.
The university staff would devise and impl.owent a training program to
help the teachers in these three arevas. The program could consist of
lectures, clinical experiences such as microteaching, curriculum re-
vigsion, and the evaluation and selection of materials.

The unit of reform would be an individual target school. The
university would formulate a comprehensive and long=range plan to
reform the entire school unit. The university's relat fonship with
the target school would be a continuing one.  Some university speci=
alists in such areas as curriculum development, proup dynamics,
classroom discipline, and in content areas such as the Language arts
and social studies, would work full time within the school for long
periods ranging from several months to several vears.  Classroonm
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teachers in the tavget school would spend tlme at the university,
University specialists working in the target school would help the g
teachers to develop materials, formulate and implement teaching ‘
strategies, and learn ways to modify student behavior., fnstructional
speclalists would observe teachers in their own classrooms, videotape
their performance, and provide them with systuematic feedback about
their teaching, They would also do demonstration teaching to help
teachery master specific teaching skills. Teachers in the target
school would spend time at the university obtaining knowvledge and
using resources which could not be conveniently brought to the school, .
For example, the teacher whe necded a hasic vourse in mathematics

would be released during the time that the class met each day. ‘

The target school would also serve as a site for training
preservice teachers. After completing a preclinical experience at
the university, each student would complete an internship in the

H
5
T

: target school, A team of university specialists and master teachers ;
= would devise a program ror the intern and supervise his training, 5
i ‘Whenever possible the intern would be emploved by the target school ;

or by a school within the same district when he completed the program.
In this kind of situation, the aew teacher would be socialized in a
school enviromment in which high performance and continuing training
were established norms.  This would mitigate the tendency for the new
teacher to inculecate nonprofessional novms which are pervasive in most
public schools today. Manv new teachers arce excited about teaching
when they first graduate from college. However, when placed in a
school environment In which high performance is not valued or oncour-
aged, their excitement quickly vanishes. Public schools run cooperas=
tively by universities and school districts that encouraye high
performance would help to sulve this probloem,

Many components of the inservice education program which we have
desceribed can be found In some existing programs, in the 197071
achool vear, the Central Repion District of the Scattle Public Schools
implemented a program to revise the Reglon's social studies, tanguage
arts and mathematies programs,  The school staff solfcited the help
of a local universlty specialist In cach of these content arcas to
help district curricula committees devise and Implement new curriculas
The teachers on the committees were released In the attersoon one dav
ciach week and were patd on saturdavs to wvork on the carricula revision
programs.  Inscervice workshops were planned by the university spocia=-
Lists to train the district's teachers how to implement the new
curricula,  While this was a promising program, it saffcered because
inscrvice cducation and currfcalum development were perceived as
"arter school” activities rather than as part of schooling process,

Florida State University has establbished training programs in o
numbor of public schools,  Thev call thedir plan the "portal school
concepty' The portal school concept is desiened to ") serve as a
site Tor continuine the trainine of beeinnine teachors, (2) serve as
aoprincipal site tor school district inservece teaining, (3) serve as
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aiy ek 'y paint fub dew scvhooel organization, stafflng patterns,
it i=gad ia cdrericula, and Instructivnal strategles, {(4) provide

d Tield of vontedt for asrdedsment of Leaching vompetedee, {3) pros
vide Vewdbick which can be used Tor modifving preservice phases of
Laodvher Lraining, insepvive prourams, amd the rele of the State
Duepartements of Bducation in feproving the guallty of school persens
el ad (6) morve as g learning cont o for the use of the State
epartaent g of FBdueatfon and universities tn disseminating and
vealaating fnnevative instructional practices and curricula for use
an the sublte achools ™3 Primary emphasis in the portal school is
on training newly hired teavhers and Intensive {nservice education
tor exrettonesd teachers already hived by a schoel distriect,

Pracher Controllad Taseevice Provrams

Pitot programs should also be fmplementod in which teachers have
totat control over theis fnseevice cducation,  Representative teachers
within o cluster of yehools could constitute a committee which would
degian fovoervice oducat fon progeams for teachers within the district.
some of the proseams could be designed for the majority of the teachers
fn the districty others could be desianed for teachers who teach par-
Civalar sublects or arades, We are assuming that the needs of particu=
Lar sroups of taachers often Jitffor,

Fa this tvpe of pilot ifnservice program, other groups within the
school distriet and o the community would provide teachers with techs=
nival assistanee, resourceds, and materfals, School administrators,
Pocal universitivs, school supervisors, and publishers of oducational
materials would nead o cooperate fully with teachers in order for
this kind of pilot procras to succeede Teachers will need technical
heldp Lo assess thedr neods and to plan and [aplement oftect fve programs.

A recent inservice proaran fnplementoed In the South District
Readon of the Seattle Public Schools swests that a toeacher=oporated
Inservive prooran i« one provisigg wav Lo close the sap hetween tnservice
it fon and the problomns which the classroom teacher faces.  In thig
prosramy o conetfttee of classroor teachers vas oiven the funds to plan
an inservice proaran to help the Region's teachers work more offectively
with childven trom diverse cthinde aad ealoaeal vroups. A commitiee of
teavhers intervicwed teachers in their recion about the kinds of prohe-
Pems whol fe they facad i othnde education and aboul the tvpes of
crperioacen which would best help solve them,

Ao ma i an assessment of the teacherst newds, the committee
solfeftod the help of varfons cxperts within the school and Jocal uni-
versity o commnity to help make the inservice program a success,  Beeatsie

b
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they had Little eswperience in planning inservice prograwa, the coms
mittee members solicited the help of a local unlversity professor
who was a specialist in ethnfe wducation and who had side enperience
in planning and condueting workshops fer teachers., The committee
askea this professor to serve as their chief consultant, The chief
consultant presented the committoee with many alternative suggestions.
The committee members listened to them all, used some of them, ang
many sugyestions from other teachers and school distriet personnel.,
The committee relied heavily upon people in the university community)
they solleited the help of profussors in the schools of education,
wovial work, arts and scicnces., The chief consultant encouraged the
committee to make pood use of teachers within the district who were
knowludgeables  About half of the workshop leaders were classroom
teachers,

This Ingervice program was not a panacea=-it had several problems,
but we believe that it had many desirable leatures which should be more
widely tried and tested in other school districts. A committee of
classroom teachers had major vespensibility for planning and imple-
menting the workshop, The teachers solicited the help of experts
from many segments within the community. When given the responsibile-
{ty for thelr own training, teachers will take this responsibility
setriously and will make cvery effort to make the program a success.

The teachers also chose some of their own colleagues as trainers. We
believe that this gesture was especially wise since teachers give more
credibility to their own colleagues than to anyone else. The teachers
also came to the universitv for help. We should point out that the
cochatrman of the committee chose a former education professor to
serve as the chief consultant to the workshop. We make this point
merely to suggest that university people will not be "written out” of
a teacher controlled inservice program if they have demonstrated that
thev can be of help to teachers.

This inscrvice program was adversely affectoed by several limiting
condit{ons. The teachers on the planning committee did not have the
time thev needed to plan and organize the program because they were
released from their classes only a few davs.  School districts must
reloase classroom teachers from their teaching responsibilities if
they expect them to take leadership roles in planning inservice
programs.  When a classroom teacher is released from his teaching
responsibilities to assume a leadership role, it is essential that
the district administration assure him that his class will be taken
over by someone he feels is excellent. Without this assurance, vood
teachers will not willingly leave their classrooms to assume leader-
ship roles.

Teacher=operated inservice programs will not be successtul unless
toachers are given technical assistance in the assessment of their
individual needs, in the identification of competent experts--nationally
or within the communityv, in the location of related materials and in
the evaluation of the outcomes of the inservice program.  In the
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proaram which we have deseribed above, the workshop sessions (as
revealod by teacher evaluations) woere gqulte helptful to many of the
part feipat Ing teachers but were of fittle help to othera.s Many of
Lie teachers neoded difterent kionds of cuxpericences than those planned
by the vommitlees  Althoush the teachers had tried to determine the
noeds of atl workshop participants, more technical assistonco by
evaluation specialists would have enabled them to do a better job,
The vorkshops were valuabloe tor soclal studies and Literature
teochers (hecause of the exportise of the workshop leaders), but
thivy were less valuable for teachors in other subject arcas.  If
the aecds of the workshop participants had becen more carefully
ascertained, - at least two ditferent types of workshops could have

been planneds,

While the workshop start in our case studyv was outstanding, once
of the Tocal university experts wis exceodingly poor and several of
the other participants were not as competent as was dosirable,  In
vhivosim leaders Tor the program, the committee, because it lacked
cxpericnee in planning inscrvice prograns and was not acquainted with
manv oesperts in ethnie oducation, relied beavily upon the judyments
of conurber of people In the tocal wviversity and in the school dig-
tricts he vommittee was not given the quality of help in identifving
combetent people which It necededs  School districts which wish to
inplement teacher=run inservice programs mnst formulate a svstematic
and on=soing plan to identifv competent loeal cuperts in various areas
in which teachers need help. Ethnice ceducation, the teaching of the
new curriculiusm materials and tie evaluation of materials are the tvpes
of areas in which teachers need and will solicit help if thev are siven
an opportunity.,  While local cxperts shonld be usced whenever possible,
capecially elassroom teachers, often it will boe necessary tor a dis-
trict to get nelp from other darcas becausc ol the Lk ol competent
Pooal Mevperts™ within o partivalar area. Brincine in experts from

otber cirvas Wwill obviously be more costle,

Faservicoe edncation provrans snst be funded adequately i0 thev
are rodner to o help teachers, We o cannot ovdéremphasize this point. Most
ol Uhe iasorvice progrors in owhich this writer hag particvipatoed were
sorl oonmes projects,s Monew Yor inscrvice education shonld be opart
al o thee realar o school district buad et cosd it should be allocaced,
rat o ae s b o ewpendditares are o allocatedy on the basis of the murber
vt Lerhers in the districer cond thelr special necds.s U s conccivable
thoet ter e rs o within some resions of a cchool ddistrict will need more
aney tor o Ingervice orosracs hecoopne Lhe e workine with vroups of
ibaren wcho hoave cpecial noeds, sach s Tow=income croups odr children

oo come tooachool o wpearine o L e other than standard Enclish,

oy I naer i AR IR TR o R A P R dy thew st cont e ovver
Sarticieat o neriod ol otite, Py Cle procy e whiceh o have bheen disa-
craocdr e, e slens owndehy cxteased oener 0 e riod o threwe G were
ol e by i s o ronlircin e orosr e hie procrae Wil b con-
N S R Y it conanlo e i wort o cith the comeittes and the
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cgiont's ethnic consultant (superviser) to plan a series of experiences
for the participating teachers which will last for at least a period
of vne year, The details of this program are s£ill to be worked out
but the vear-long program w!ll include demonstration teaching, work

in the evaluation of materials, and scssions in which teachors attespt
te come to grips with thelr attitudes toward different cultures within
our gociety., The structuring and tesiing of units is also planned forv
the program, A program of continuing evaluation is also an integral
part of the tentative plans, The help of a local university expert

in testing and evaluation will he solicited to design and implement
this phase of the program.

Too often, school district i{nscrvice programs are too short to
do much good; such as thrve~dav workshops which focus on some spe-
cific problem which teachers currentlv face, such as ethnic education,
drug education or the teaching of the new social studies. While these
short sessions mav have some value, we seriously question the value
of such superficial approaches to inservice education. A sound
inservice program for teachers must deil with both the theoretical -
and training aspects of teaching, and this simply cannot be done in
three davs, no matter how competent the training staff might be., A
good inservice program must deal with the technical skills which are
involved in teaching, the formulaticn of i{nstructional objectives,
teaching strategies, evaludtion techniques and the characteristics
of pupils.

Staff Development Center

These aspects of teaching can be handled in a wide varicty of
wavs. The establishment of a staff development center within each
region of the school district or within the district (if it is small)
is one promising wav in which an inscrvice progranm mizht be established.
The primary goals of such a center would be to help teachers zain
greater proficiency in the skills which comprise teaching. Classroom
teachers could play the miin role in the sovernance of such o center
but other community agencices, such as the aniversitv, the local edu-
cational agency, professional teacher orvanizations and community
representatives should be provided opportunities to ¢ive inpit into
the formulation of the conter's police.

As we envicion it, this ceater would be equipped so taiat teadchers
could film microlessons using their own children and obtain feedb ek
from instructional experts which will ¢nable them to improve their
teaching skills.  Teachers would alse be able to observe lessons
tausht bv instructional experts rrorm other schools and from tocal
universitices,

This center would olso contain the latest instractiomwl =atericls

which have been produced be osach apencices as commercial publishers,

the recdonal Tabs, R oand O ocenters and other school dis rict=s,  One
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major role of the center would be to help close the increasing gap
botween the development of research and materials and their utili-
gation in the classroom, Experts would help teachers evaluate the
materials and plan effective strategies for using them in their
classrooms, We cannot overemphasize the importance of the need
for teachers to attain help in the evaluation and selection of
instructional materials,

The staff development center would also contain professional
bovks, research journals and reading rooms where teachers could
spend time in a relaxed, attractive setting keeping up on the latest
theoretical developments in their specialized areas., The Instructional
Services Center in the Atlanta Public Schools is a prototype of this
component of the staff development center which we are proposing.

In an attractive building which contains rooms in wnich inservice
education is held for the district is a modern professional library
which contains an excellent collection of magazines and books. The
library is also well staffed. Teachers not only spend many hours in
this room reading and thinking, but they spend time in other rooms
of the center exchanging ideas.

This suggests another important function which a staff develop~
ment center should fulfill. It should be a place where teachers can
share ideas, problems, and frustrations. Drummond has suggested the
need for teachers to have periodic retreats in which they can talk
about che problems of life and the meaning of the school.38 A staff
dvvelopment center could partially fulfill this function. An attrace
tive building away from the city (a location such as the Instructional
Services Center in Atlanta) can serve to some extent as a retreat for
teachers. Many organizations recognize the need for their employees
to "get away from it all" in order to discuss problems and propose
solutions., A staff development center should also contain small
seminar rooms where tcachers could plan and develop curriculum projects,
Curriculum specialists should be on the staff and curriculum materials
should also be a part of the professional iibrary. Individual carrels
should also be in the center. Here, teachers could work on individual
projects. Self-instructional units and modules designed to help teachers
solve specific problems, such as how to use computer services or how
to test students for concept mastery, would be a valuable part of the
center.  In other words, the center should be a place in which either
an individual teacher or group of teachers can get expert help on the
problems which thev fhcee in their dailv work. Films, records, and
other audiovisual materials should be readilv available for teachers.
Since most teachers work until 3 p.m., the center should be opened
evenings during the week and on Saturdavs and Sundavs until at least
3 p.m.

The statf development center could also serve as a training
location for interns in the schools. Here the interns could also

38.,., ., \ \ . ,
“William Drummond, in a private conterence with the aut hor,

July 1972, Clearwater Beach, Florida.
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uge the services available to teachers, obsepve master teachers
teaching microlessons, ard vecelve [eedback from his wmaiste. teacher
and other instructional specialists. The intern would gpend most
of his time In the schools but a part of it in the center.

Reforming Prueservice HEducation of Teachgrs

Selection of Studonts

If meaningful reforms are to take place in the training of
teachers, we must significantly change the ways in which teachers
are selected. Current research indicates that we are using criteria
to select students for teacher education programs which have little
relationship to effectiveness in the classvoom and differ little from
the criteria used to select students for general university programs.
While these critieria predict reasonably accurately how students will
perform in traditionally taught courses, they are ineffective predi-
cators of teacher effectiveness, if we use measured student outcomes
as the ultimate measure of teacher effectiveness.

In a recent survey, Haberman found that grades in traditional
courses are still the most frequently used criteria for selecting
students for teacher education programs.39 Other traditional cri-
teria often used include performance on academic proficiency tests
in English, speech, and mathematics. Highly questionable and unre-
liable indices such as academic references, letters of recommendation,
and completion »f statements such as "Why I Want to Teach" are still
verv important in the selection of students for teacher education
programs.,

Diverse approaches for selecting students should be tried and
the outcomes of each of these should be rigorously tested, revised,
and refined until we have more reliable ways to select students and
predict their teacher effectiveness. To plan a sound selection pro-
gram, it is necessary to clearly delincate the kinds of behaviors
which we will expect students to perform at the conclusion of a teacher
education program. Attitudes and personality scales and a mini-field
experience can be used to determine an applicant's ability to demon-
strate the skills which are considered necessary for the completion of
a teacher education program. Such skills might include teaching con-
cepts with positive and negative examples and developing a more
indirect stvle of asking students questions. Immediately after a
student had applied for admission into a teacher education program,
he would be admitted conditionally with the understanding that perma-
nent admission into the program will be contingent upon his demonstration

39%artin Haberman, "Guidelines for the Selection of Students into
Programs of Teacher Education,'" a paper prepared for the Association
of Teacher Fducators, Chicago, February 1972 (mimeographed), p. 35.
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uf competeney in & serivs of gleardy specified skills, such as those
dod lueated above,  An experience program for the student could bhe
pianned to last from several menths to one vear,

Du-ing this peried, and Tor only part of the time spent In the
unfversfiv, the student vould te taught some theoretical components
ol pudigony and shown examples of student behavior through simulation
ard protocol materials.  In simulated teaching, microteaching and
classroon situations under supervision and systematic instruction,
the student will be required to demonstrate competency in skills which
he has been taupght at some predetermined criterion levels In the
mini=ricld oxpericnce the student would be required to master only
a sanple of the skills which are considered vssential for oiffective
teaching,

Other variables ghoeuld also be introduced into gelection crie
terion pilot programs, including the involvement of the liberal arts
faculty, classroom teachers, other school practitioners and community
representatives in formulating the criteria for teacher education
admission.  In=depth and svstematic interviews might also become part
ol a planned variation tvpe of selection program,

The Academic Preparation of Teachers

Much attention has been devoted in recent years to the role of
academic departments and colleges in the preparation of teachers.
There is general consensus that reform in this aspect of teacher
education {s sorely needed but considerable disagreement about the
wind of reforms which should take place. Many educational leaders,
especially those in academic departments, argue that the main problem
in teaching in the lower and high schools results primarily from the
fact that teachers do not have an ad quate grasp of the subjects which
thev teach. A number of federallv sponsored programs including the
NDEA Program, implementoed in 1958, and the Basic Studies Program which
was authorized in 1968, were designed to help preservice and inservice
teachers become more proficient in the disciplines which they teach,
The results of these efforts have not been impressive. While we
strongly believe that a teacher must know the orpanizing concepts,
principle and theories within a discipline in order to teach it, we
beliceve that it is an oversimplification to argue that a teacher who
has o firm orasp ol the subject matter within his specialized disci-
pline will automatically become a zood teacher. This is especially
Lrue slven the wavs in which academic subljects arce organizoed and
tasig it Teoaching consists of o very comnplex set of skills and mas-
terv o subject matter is merely one requisite for effective teaching.
As e wid] oarpue Latery the organization and teachinge of acadenic
subivote must be substantially chuaneed In order to help train the
Kinds of teachers which are aceded for todav's schools,
hovore ef fective Loachers, oducation students must obtain o
cteril Piheral educations The wind of cducat ion which we have in
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mind woudd pot Jiffer Yrom that teedsd by any ather college stadenty
fe should condiat of atudies o the humantt fes, social sciences i
the naturad scletves,  Sieh study should hiolp atudenis ebtain basic
inforsat lon about the nobare of man and the wavs in which he har both
dhapoed ond boen shaped by big phesical and social environments A
Piberal oducation should also provide students with the conceptual
Pratiewor ks decessary for them to wrganizey interpeet and understand
thedr vbsuervations of hussn bohavior.  Stadents who aoblain a Hiberal
cduvation will alt=o be able to offectively participate In shaping
public and social poliey within a desocratic sociely, and to develop

4 owense of political eifricaey,

Substant bal veforn bs neecod dp academle gourses I students are
to vbtalin the kind of Tiberal cdueation which we cnvigsion and the
ind ot oducation which will help thoem solve the social problems which
are polarfzine our natiom.  Such reform s not only imperative for the
el fective vduvatfon o classroon teachers but will benefit all stu-
Jonts within our cob!looes and aniversitios o whether thoevy are preparing
Lo be laboratory tevimlcians, doctors, l.:_t‘\-,'.vm,‘s or sverctarfes.

The fovus of academiv coarses ot the undergsradutte level nust
shift rrom a oemphasis on the mastery of facts and low=level mnowledge
to hivher Lovels of knowledyge.  Students often enter professionad
schoola of educatlon knowing a ureat deal about fsolated tacts within
aodiscipline but little awoat fts organiaing concepts, principles and
theorices.  When o scudent fs unable to relate discercte facts to gystoms
of concepts and theories the facts arc, in Taba's words, "dead end."

In addition to «tilving hivher level knowledpe and relationships
within the academic subjocts, stidents should also study and master
the modes of inquirv whi b arce ased within the natural and social
sciences and the humanitics. Knovloeduee is not only accumulating at
an unbelicevable rate but as new Fnowledre accumulates, old knowloedype
often becores obsolete and usel ssse Students, in order to become
cftective teachers and citizoas, nust be taught the processes which
Foescarchors use to forsal cte problems, to o ather data, to test propo=
sitions and to Jerive conclusions.  Since the nature of our society
is coastantiv chaoneinge and the fnowled e which an individual needs to
cliectively participate in socicty chunees with the times, teaching
stitdents nethods for attadising Bnowledee and solvine problems sav
dltinately bhe more important tham tewhing them the conclusions qod
conceptinal rrameworts whivh have been tornulated by oexperts. Because
scientiric propesitions and generalizations are alwave subjectl to
rovision, the methods whi b scientista ase to derive Enowledpe and to
test propo<itions are ceateesele faportant. Modes of inguire will
AbTow the teacher to constantby cupandy revise and reconatruct con=
cepts, vrinintes amd theericse Seientific postulates and assumptions
sav be chansed when they coase to bhe fanctional within o society,
Students should be equipped with the siills to reconstract scientitic

Lssunptions coad teoercate aew bnowledoe,
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The hnewledge newded for a 1iberal education must not only censjist
of high=lovel concepts, principles and theorles, and fucus on the modos
of Inquiry used by tesedavchers, but it must also be interdiscipiinary.
Knowladge from any one discipline is insufficient to make intelligont
decisions regarding issucs such as poverty or war., The student must
be able to view thuse problems from the perspectlves of the disciplines
which constitute the soclal scionces, natural sciences and the humani=
tivs in a unified fashion, The avademic courses within the university
are highly fragmented, diserete and compartmentaliged. Not only iy
Little effort made to relate course offerings within the total univers
sity, hut course compartmentallzation usually oxists within departments,
Thus, o student may take o course in the sociology of small groups and
another in the socioloygy of the family but probably will not be helped
to see how both courses are relevant to common problems,

The geries of compartmentalized courses which undergraduates in
general education arv required to take should be replaced by a basic
core of interdisciplinary courses which focus on the nroblems of man
and emphasize  the contributions which each diseipline can make to
the underatanding and resolution of thew. We are defining an finterdis=-
ciplinary course as one in which a serics of problems are studied--as
war, pollution, poverty, and racial preojudice=-and students are taught
how to use concepts and theories from a number of related disciplinesw-
psycaology, sociology, anthropology, cconomics=-to understand and make
decisions regarding the problems. For cxample, in an interdisciplinary
behavioral sclence course in which students studv the race problem in
our societv, they would use such concepts as norm (sociology), culture
(anthropoloygy), swarcity (economics), and power (political science),
to understand the causes of prejudices. They would also use concepts
from related disciplines to declde what actions they would 1like to
take to help resolve the problem of racial prejudice in America.

The nature of science and the meaning of "objectivity'" must become
an important component in the weneral education of teachors, Many
teachers who are unaware of the assumptions and limitations of science
elevate scientific hypotheses to the status of conclusive truth and
accept the tentative findings of scieatific "experts" as final, Sci-
ence is based upon a set of assumptions about the natural world and
the nature of man. It is important for classroom teachers to be
familiar with these assumptions and postulates so that thev will be
adequately aware of both the strengths and limitations of scichee.

The Academic Preparation of Subject=Matter Specialists

The kind of general liberal education which we have discussed
above should be obtained bv all undergraduate students, including
those in education and otner professional schools, However, the
schools more and more express a need for teachers who have special-
ized competencies.  This trend is likelv to continue. High schools
have traditionally hired teachers with specialized subject-mattor
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cempuione fesy The prowing nusber of middle sehools will alse demand
teachers with apeclalided publoctemit ter mastery,  Now, even in elow
MOnLAry sSehadls, e goe mole and 8oFe subject-makler apecialisia.
Cuneotiitant with the increasing demand for apoclalisty has beoen
Inercased recognition by a large number of educato 8 that touchers
must be able to work topether in interdisciplinary teams, While
Leachers will need to obtain a high level of competoney in some spes
cialized arveas, they alsu need to have some level of compotoncy in

A range of diselplines i they are to vork eoffectively in teams and
in interdieciplinary proyrams, '

studoits who are Interested in teaching in early childhood,
prisary and alddle-school programs need to take a ranyge of ceurses
In mathemativs, science, sovial sclence, communicat ion and the humani-
tiess  Traditienally, lower-school specialists have taken work in
Lthese areas,  However, wo belicvve that at least two major kinds of
refore are needaed 10 thesoe courses are to help students become better
teachierst (1) the content of the coursoes should be changed so tnat
Lhe nature and inquiry modes of the disciplines aroe stressed, and
(2) the wavs In which the courses are taught should be changed,
Lectures and textbook readings are the two basic wavs in which such
courses are now taught.  Since teachers tend to teach in the wavs in
which thev were taught, theso courses ghould be taupght in ways that
will provide opportunities for students to use the inquiry modes
unique to the disciplines to derive kev concepts, principles and gons=
cralbizatlons. This kind of course reform will require smaller classes,
more individualized Instruction and extensive laboratory work by the
student,

In addition to obtaining a zeneral mastery of content [n the
natural, soctal and behavioral scicvnces and the humanities and lane
quae arts, specialists in the middle grades should also take concen-
trated work in one of these arcas, such as roeading or the social
studicvs.  Such specialized competencies could be obtained during the
undereraduate or graduate program or in inscrvice programs,  Acadenic
courses tor the hish=school subjoect=matter apecialist should focus on
Kew oconcepts, laws, theoricvs and rmethods of inquiry within the disci-
plines. The teacher must not only master the conclusions and theories
which have been formulated by scholars in the ficldy he must be able
te use the modes of inquiry within the discipline in order to forng-
Pite and test seientitic and normative propositions. .

Not oonly must offective smbjoct=miatter specialists Tearn about
the nature and structures of their particalar disciplines, thev must
also Learn how to relate that knowladye to that of other disciplines.
e orecommend that hipgh school teachers major in acadomic areas, not
dn particulay disciplines.  Rather than major in his-orv, o high
school teacher should major in the social and behavioral seioncees
and Tocus part of his work in historve  The seicence teacher should
meitor in the natural or phvsical sciences, rather than biology or
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phyalen:  The language posacher should majer 1o the language arss

angd take courses in ?ugtxah, Piogulstios, communications, sl |
Literatures S

Modernt high school courses in communications, humanities, the
physical scivnces and the natural sciences alse newd teachers who
have been broadly tratned. A case in point are high school courses
in tanguage. Many of these courses draw heavily from the field of
Tinguigtics and communicationi yet moat students wvho majored in
Engllish know little about these disciplines, While we belleve that
upper=grade and high school teachers should major in academic areas
rather than in specialized disciplines, wve feel that it is necessary
for a student who malors in the social and behavioral selences to
study one digeintive in depth, sush ag pelitical sclence or ggtbragg&g&;-

the Professional Components of Teacher Bdueation

Theoretical Conpeents .
The theoretical components of teacher oducation should equip
prospective teachers with the concepts, principles and theories which

they need to interpret student bebavior and to make instructional
decisions which will masimlze student learning.  The successful
LUJLhUI must be able to exemplify what Houston et al, has called
"etinteal behavior 49 1n other words, he must be able to formulate
instructional woals, select appropriate content and materials, devise
and implement effective teaching strategies, evaluate the outcomes

of instruction, diagnose learniayg ditticu]llﬁﬁ and prescribe remedi-
ation. A successful teacher approaches these tasks in a scientific
rather than in a "trial and ervor" fashion.  The teacher who exhibits
clhinfeal behavior understands why he acts the way he does.

The theorotical comporent of to.cher education should be designed
to help the student master the concepts and principles which will
cnable him to make wise instructional decisions. We will now focas
on what we believe are soue of the essential elements of a sound
theoret feal program in teacher oducation,

The prospective teacher should be taught how to sclect knowledye
Trom the disciplines which s appropriate for clementary and sccon-
darv school students.  Ne are assuning that the stadent has mastoered
disciplinary knowledge during his general=liberal oducation program
and study of the academic disciplines.  Ceneral=liberal education and
acadenic cosurses are not and should not necessarily be desipned to

40y, Roboert Houston (Project Divector), Behavioral Science
lementary Teacher Raucation Progran (Washington, D.Cot Govern=
ment P ointine Oftice, 1968), p. VIi=1,
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sakialy the speeifle sneeds of pregpeciive teschers. 1k 48 the }ob
of profoessional methods courses (i reading. longuage args, sesial
stud i, selente, aad mathemaries) to telp ehe prospediive toacher
Jears how to seleel appropriate convepts and principles frow the
ncademlie diseiplines dand areas vhich slementary and high scheel
students vhould learn,

The prefessicnal methods course should alse tesch students how
te grpantes discliplinavy knovledge ln & way which will help pupils
to mastor it in the most efficlent wvavs and to formilate successtul
atrategies fotr Ledaching 1.

To {ntelligently selvet knowledge frowm the academic disciplines,
organize lt for effuctive learning and devise successtful teaching

atrategies, & student must know something about the nature of knowledse

and undertake a study ef "kuowledge about knowledge.” The study of
theory related te the nuture and origin of knowledge ig known as
opistomology in philosophy and as the sociology of knowledyr in the
behavioral aclences, It jacludes an investigation of the mudes ol
fnquiry which the seieatlist uses to formulute problems and to toest
propositions, the agssumptions on whieh selentific kaewvledge is based,
the limitations of knowledge and the varfous forms of knowledpe {conw
cupts, laws, gencoralizations, and theories). In a study of the nuture
of knowledge, the student atse learns to distinguish asrmative from
empivical propositions and the different wavs in which these twvo kindg
of stutements are validated,

In addition to focusing on the selcetion, organfzation, and the
structure of content in the disciplines, the professional component
of teacher education should deal with .o pature of the teaghling
procesy so that the student will be vbhie to tdentify and manipulate
the important variables which ceastitate teaching. This component
should deal with classroom verbal boehavior and how the teacher can
tmprove his verbal skills and these of his pupils,  The lopgical ase
peets of teaching and the clagsroom as a social systom should also
bo analvaed, !

Proparation to Teach Minodftios

The prospective teachor should aleo learn fmportant principles
about. human learning and about the characteristics of various student
populations and the communitices in which they Hiveo Hocause most of
todavts school children Hive inourban areas, the prospective teacher
should Learn more about cithes and the proups which Hive in them than

“lyad A Flanders, Analyzinge Clagssroom Behavior (Reading, Massis
cirsetts: o Addison=Wesltovy 1970)3 Arno A Bel lacky Horbert Mo Klichard,
Romatd Ve Hyman and Frank Lo Smith, Jdroy The Language ol the ¢lassroom
(ew Yore s Teachers Cotleee Pross, 196060),
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educat ion students have learted 1n the pasts  Traditionalle, profes=

glianal cducatlon courses have dodlt primarily with the problow of

white middle=class students and have largelv excludod {nfarmation

about ablher groups, vspeelally poor chlldren who are black, ved and

brown: our citieas are becoming incrcasinagly poor and blacky and most

al the teachers which ave bedny tralaned today will find thawselves -
teaching children from low=tncome othale minority groups. Even S
thoawgh 1t s an educatlonai ¢liehd that teachees must understand
their ehildren and the communitivs In which they are socialined,
thiy atatenenmt is not taken seriousty by many edueators who plan
prosEims Lo prepare teachers,

<

Most universities have rosponded to the need to hoelp teachers
Adin move knowloedge about poor and minority group children by ereat-
ing spoecialized elective courses which deal with ethnic education,
This type of guesture is based on the assumption that only those
teachers vho want to teach minority children will benofit from the
knowledye contalned In such courses,  Undiversities which respond to
this problem mercely by creating vleetive courses are not facing up to r
thelr professional regponsibilities and do not take serfously the oo
unique problems which poor and minovity group children face {n the b
schools  Because ovur population fs highly mobile and our ¢itles are
becoming Inercasingly poor and black, weyvery teacher who graduates
Crom o school of education in the United States should be familiar

with the unigue and serious problem which minority youth face within
the larger society and in the schools and should be able to work with

them effeetively and to teach them the bagic skills. All prospective

teachers should have some experlences with poor and minority group
vouths during their internship in the public schools and perhaps
some observational experlence in {nner-city cowaunities.

While speciallized courses should be available for those students
who have interests in teaching poor and minority group children,
informat fon dealing with these proups ghould be an intepral part of
every facet of the professional component of teacher education. The
cmphasis should not be on the problems which these groups expericence
within our sociotv but on offective wavs to teach them the skills
which they will need to function adequately in our technological soci=
ctve  Evidence does not support the notion that an able teacher of
middle=class white children is also offective when working with poor
and minority group childrens A significant body of rescarch, including
the seminal studies by Leacock and Rist,*2 Indicate that the inten-
sively negative attitudes which most teachers have toward poor and
minority group children often prevent them from teaching these pupils
the basic skills,  Rescarch turther rupgests that these proups of

Yl Leanor B Leacock, ope gited Ray Co Rist, "Student Social Class
and Teacher Expectations:  The Self=Fulfilling Prophecy in Chetto
Education,' Harvard BEducational Revie. (August 1970), pp. 411-449,
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children have some unigue learniog problems which require a teacher
with specialized skillse  The reseaveh be Hunt, Deatsch, and Ausubel
to name only a few, lluminates the special learning problems which
these chilldren have which make some strategles of fective with midd] o=
vlass children Ineffective when used with {aner=city children, We
cannot overcmphdsize the serious learning problems which these chile
dren have and the urgent attention which thev merit.

Protocol Materials in Preservice Programs

Smith contends that prospective teachers can bust learn the
coneepts which constitute professional education and to use them to
interpret student behavior by studving actual behavioral situations
which have been recorded on videotape or film. He calls these
recorded behavioral situations protocol materials:43 "The identifi-
cation, analvsis, and sequential arrangement of behavioral situations
Is perhaps the most difficult part of building a program of teacher
vducatfon,"44 Orlosky defines a protocol as "a representation of
reallty, written or {llmed, that portravs a specific concept. 45 The
ldea of using protocol materials in teacher education programs merits
further rosources and careful testing in programs which have welle
tratned personnel.  The use of protocol materials has several advan-
tages.  The instructor can capture classroom examples of concepts such
as positive reinforcement and gpinion leader on tape or film. The
videotape or {ilm can be replaved as many times as it is necessary for
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students to master the concepts, In a protocol, the student's attention

i« also focused on behavior which exemplifics the concept, while dis=
tractors or behavior which is unrelated to the concept, arce removed

or greatly reduced.  Protocol materials are not designed to substitute
a student's observations of real classroom situations but rather to
cnhance his ability to interpret classroom behavior more intelligently,
In a real=1ife situation, however, behavior which exemplifices examples
of concepts which a student wishes to observe miy ocaur onlv once
duriw, a particular period of obscervation or it miv not occur at all.

Under a project funded by the United States Office of Fducation,
a4 number of institutions, primarily universities, are developing
protocol materials which focus on concepts in the content arceas, in-
structional preliminarics and processes, stadent characteristics and
behavior, teacher qualities and sroup behavior in the olassroon.
Because of the potential effcectiveness of protocol miaterials in teiacher
cducation, we recommend that the development of these materials be

/

Yamith, op. ity p. 42,
',‘.‘

“Ibidy p. 53,

P Monatd 1. Orlosty, "Protocol Materials in Teacher Proparation”
Ciempar University of South Florida, 1972), Pe 3. (Mincorravnhed.)
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cont fnued and that a major effort be made to test them in teacher
training programs in various teacher training institutions throughout
Lhe United States,s  In order tor the materfals to be tested in a wide
varfety of scttings, o program must be designed to disseminate them
and to cnable testlng Instlitutfons to use them at a relatively low
cost,  The results of caretful fleld testing should be used to deter-
mine the future development of protocel materials. However, it is
fmperative tic ot the personnel which will test them be trained to use
protocols in the most promising wavs possible. [l1l-conceived and
poorly fund. | testing programs could result in the death of an idea
which i= potentiallv quite effective,

The Training Component of Teacher Education

The theoretical component of teacher education is designed to
help the prospective teacher to identifv and understand the major
variables and skills which comprisce the teaching process and to gain
A conceptual framework for analyzing his own behavior and that of his
students. While the theoretical component is designed primarvily to
help the prospective teacher understand the teaching process, the
training component is designed to help the student acquire the skills
which are needed to perform the acts which he has studied and analyzed.

Mogt teacher education programs today provide very little training
in the skills of teaching. .46  In methods courses professors "talk about
teaching” but rarely put students in situations in which they arce given
an opportunity to perform the acts of teaching or svstematic feedback
on their performance. This gap between theory and training in teacher
education must be removed. [t is imperative that prospective teachers
naster theory which will enable them to make intellipgent Instructional
decisions and interpret classroom behavior., It is equallv important,
however, that thev mister the skills of teaching; such skills cannot
be mastered simply by talking about and analvzing them. A person can
master o skill only by practicing it and getting svstematic fecedback
from protessional experts.,

The best place for stadents to be trained to teach is in the
schools.  However, a prospective teacher can benefit more from an
internship in the school it he has been provided with preclinical
expericences while taking the professional methods courses.  Micro-
teaching, discussed carlicer in this essav, is a promising technique
which the methods professor can use to help his students acquire
teaching sxills,

After a oreclinic expericence, the trainee should begin a tull-

time internship in a school or a school svstem which should last tor
aomininum o one school year,  Hach internship should ideally spend

’

vh . .
Smith, op. cite, p.o h9,
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time in schools in different kinds of communities, including a subure-
ban school, an inner-city school, an outer-area school in the city,
and a rural school. We recommend that the intern receive training in
as manv different types of schools as is practical and possible.

Although the university should provide technical assistance, the
public school should assume the major responsibility for training the
intern. FEach intern will work with a master teacher (or teachers)
identified by the training school. The primary role of the university
will be to assist the training school in identifying master teachers
and providing them training. Training of the master teachers will be
necessdAry to assure that there is continuity in the intern's preclinic
experience and internship, and to help the master teachers keep up
with the latest developments in educational theory and research.

The major problem of implementing this kind of training program
will be the identification and training of a sufficient number of
mister teachers and then freeing the master teacher so -hat he will
have tne time to adequately train the interi. A master teacher could
work with about five interns. He should have some teaching responsi-
bilities but they should be minimal. If he loses touch with the real
world of the classroom, his effectiveness will be reduced considerably.
Our proposal is based upon the assumption that teachers should be
trained by other classroom teachers. Thus, if a master teacher has
no teaching responsibilities, he will not meet what we feel is a major
criterion for a trainer of teachers.

Pilot programs should be implemented and funded to identify and
train master teachers. The primary problem will be one of identifi-

cation, but preliminary and continuing training will be necessary to

assurce that the experience which the master teacher plans for the
traince will be highly related to the trainee's preclinical experi-
ence,  Periodic seminars for the master teacher, the trainees and the
universitv personnel should be established so that these groups can
vstablish and maintain effective dialogue. University people should
also desiypn and implement, with the cooperation of the master teachers,
training programs for the trainers of the interns. Both the seminars
and the training programs for the master teachers should take place

in the public schools.

Public schools will need funding from private and public agencies
to provide the master teacher with the free time which he will need to
work with the interns. The dire financial state of the public school
is treated elscewhere in this document., The program which we are pro-
posing will never get implemented on an experimental basis unless it
receives massive funding over a long period of time. This training
plan should be tried only in school districts which have the resources
to implement it as proposed. It should be tried for a period of at
Least eight to ten years. FEvaluation which takes place prior to this
time should be done only to help the implementers of the program to
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terms before instruction begins.4

make changes which will facilitate its operation (formative cevaluation).
Premature summative evaluation of the proposed program should be avoided.

It Is not within the scope of this document to deal in detail with
specit e skills which the intern should master during his training pro-
gram in the schools. Earlier in our discussion, we suggested some
tvpes of skills which may be included in a preclinic expericnce. These
kinds of skills should be further developed during the internship. We
see the internship as an extension of the preclinic experience. While
we will not further delineate the specific skills which should comprise
the internship program, we will suggest some general guidelines for
structuring an internship c¢xperience,

The specific skills which the master teacher wishes the trainee
to acquire should be delineated as clearly as possible in performance
The trainee should know exactly
what skills he will be required to master before he can become a
practicing teacher. The trainee should be required to demonstrate
his mastery of these skills in a classroom setting before he can suc-
cessfully complete the internship. The levels of skills mastery and
the conditions under which the intern will be required to demonstrate
masterv should also be made explicit prior to instruction. The intern
should not be required to attain certain grades or to complete his
internship within a specified period of time. He should be held ac-
countable only for mastering the skills which have been identified and
should be given as much time as necessarv for him to do so. As much
as possible the internship experience should be individualized; an
intern who needs special help in mastering a specific skill should be
able to get it. Learning modules are a series of activities designed
to help the trainee acquire spacific teaching skills.#8 These are
being developed in some of the esperimental teacher cducation programs,
such as those at the University of Washington49 and the University of
Houston, and are a promising tool which can help a trainer to make his
instruction more personalized.

~d

Structuring an internship program along the guidelines which we
have suggested will be a demanding task., It will be difficult to
spuecity in performance terms every skill which an intern should master
and even more difficult to formulate valid criteria for determining

*This discussion Is based on fdeas contained in Stanlev Elam,

A Resune of Performance-Based Teacher BEducation: What is the State
ot tihe Art? (Washingzton, D.C.:  AACTE, 1972).

,
*OWL. Robert Houston ot al., Developing: Learning Modules (Houstons:
(niversity of Houston, 1971),

Yy - . . . P
*JCollere of Education Faculty, A Mini-Report on Pertormance=hBased
Teacher BEducation (Scattle: Universitv of Washineton, 1972),
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vien he has successtully mastered them,  BElam notes some of the
divticultices which will plague any performance=based teacher-tralning
oreoran: "Phere s oa danger that competencies that are easy to de-
: seribe and evalunte will dominate performanmec=based teacher ceducation,
= honee o special eitort will be needed to broaden the concept and to
caphasice more divergent, creative, and personal expericnces,  Also,
Chore are bmportant political and management pn.)blums."so The
desiners of a competencev-hased teacher=training program will have
to o thing hard about these questions.  The ditfficulties which this
- avpredch to Leacher cducation poses should not foree us to abandon it,
Peods adwavs difficult to create and to manage something that is

Pertormnce=biased training programs, Like all of the sugyestions
ichowe have made in this essav, should be rigorously tested in pllot
proorens and situations.  No matter how appealing it appears, no idea
shoald be massively fmplemented until it has been tested and proven
suceesstul, The ultimate measure of whether anvthing works In edu~
cation is whether it results In hizsher student achievement.  We should
fmplement testing desipns to determine whether teachers who are trained
in the kind of program we recomnmend are better teachers than students
trained in traditional prozrams,  The only wav to pet this kind of
intormatio  is to measure the achicevements of students who have been
tausht by teachers trained in both types of programs. It will take
fonsitudinal studies and serious effort to do this kind of evaluation.

The teacher training program which we have proposed is school-
Dasced rather than universitv=basoed. While the public schcol would
ansune basic responsibilitv for the training of teachers, the unjver-
sitv wonld serve as a supportive agencv. It would provide technical
servives, training for teacher trainers (master teachers), and would
comduct basic and applied rescarch on instruction which wousd be used
to improve the quality of classroom teaching., The university would
focuas on the formualation of theories of instruction and the testing of
thaese theoricss The university would also provide the prospective
teatviier with the theoretical framevorks he will need to intelligently
intoerpret stadent behavior and to analvze the teaching process. The
proclinic coperience would be centered in the university,  The univer-
Site, besause of its human and other resources, would also design and
iplement plans to evaluate various pilot programs in teacher education,
Wi beliove that the type of prosran which we have tried to desceribe
o]l ot tare the unjversity out ot the business of teacher education,
[e b assdian to it a role which {1t has the resources to successtully
atline In other words, the roles that we have delineated for both the
antvoraite nd tine public schools are the roles which thev are boest
ceprinped to aaltilt,

V) . “
Tl ope dle, po. hery
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Many of the criticisms which have been made about teacher
education result from the fact that the public expects the univer-
sity to do more than it is capable of doing. The university is
partly responsible for such high public expectat ~s; it has prom-
ised to do much more than it has the resources : bility to do.
The university should serve primarily to create o tvst knowledge.,
Other institutions, such as the public schools, must assume a larger
responsibility for the training of people to use and apply this knowl-
edge to solve societal problems. To the extent that the university
becomes involved in activities which are removed from basic and
applied research, it will become less effective in performing its
historic mission.
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Chapter 8
REFORM AND THE CULTURE OF THE SCHOOL

by

William Drummond
University of Florida

Social scientists define "culture" as learned behavior and results

of behavior shared and transmitted by people in a socliety. Such a
detinition includes nonmaterial ideas, thoughts, feelings, actions and
buliefs as well as material products such as tools, clothes, houses,
etels The term "society" is defined as a localized population which
persists over time in order to accomplish certaln ends.

Obviously schools are an instrument of society: they transmit
the culture of the society. But schools also may be conceived and
studiced as small socletles in themselves. As small societiss,
schools develop subcultures of their own selecting--consciously and
unconsciously--elements of the culture of the larger society and also
creating through experience cultural objects, norms, traditions, rituals,
etee, unique unto themselves. 2

The central thesis of this paper is that the culture of the school
is a powerful influence on the performance achicvement of children and
that the school's culture is manipulatable by those who have vested
power and authority over schools,

This vssay will attempt to answer eicht questions:

(n What is known about the culture of the school in
relation to reform?

(2 How do norms and rituals get started in a school?

(3) What do norms and rituals do for those who work in a
scitoonl?

() When, under what conditions, for wvhat purposes should
social symbols, norms and rituals be established?

(» Can schoeol norms and rituals be chansed?

lﬁvnruu Fo Kneller, Educational Anthropologv:  An Introduction

(New York: Wilev, 1965), p. 4.

) , . , . . . .
Jutes deary, "4 Cross=cultural outline of Education,'

Mthropoloay, Vol, 1, No. 4 (July 1960), pps. 267-305.

" Current
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(6) Must new (different) school norms and rituals be consistent
with or be supported by out=ofeschool patrons and citizens?

(7) What conditions favor the adoption of new norms and rituals?

(8) Assuming that social norms and rituals can be changed,
what suggestions should be advanced for trial in pilot
projects?

Introduction

Culture is mediative., Although man may on occasion have direct,
sensual experience with nature in sudden and momentarily uncomprehended
ways (such as stepping outside cne's airconditioned room in the middle
of the night and being slapped in the face by a palm frond), in most
cases man does not respond directly to the external world nor does the
external world seem to respond to man. Whatever interaction that occurs
between man and nature is mediated and interpreted by culture. The
character of almost all individual responses has been learned subcon-
sciousiy or during earlier unremembered experiences resulting in some
personal and individual organization called "personality," the generil
nature of such personalitv being widely shared bv others in his family,
tribe, societv or nation.

Culture is pervasive., Culture is all man has to work with in studying

nimself. As a consequence, this limitation makes it difficult for man
to be aware of perhaps the most pervasive aspects of his life. As
Witlard Waller s.ated it, "1f social scientists were fish, the last
thing they would discover would be water." Because the tools and
language that maay uses to study himself are culturally Liased, man must
eventually resigr himself to the realization that what he knows or can
know about himsel? is only a set of approximations--approximations which
come out of an unkrowable past and which inevitably shape an unknowable
future. tan's cultuare comes from his collective experience, experience
over thousands of vears, and is ceded into symbols, facial expressions,
toels, institutions, roles, rituals, clothes, houses, aspirations, values.
Porception and meunicg are culturally determined-~individual man and the
sroups with which be identifies make sense out of sensations by using
culture.,

To suppest that schools can be resormed by changing the culture of
the school==the basic thesis ol this essay--seems obvious., Using the
word "culture” in its broadest sensc, any idea for reforming the school
s ssociated with cultural change.  Most students of educational
sociologvy cultural anthropology, and social psvchology agree that the
school has a subculture of its own, Recoynition of the existence of a
separate scivel cnlture, however, has not led to the kind of scientific
studv of the school undertaken by Willard Waller in 1932, In the
subsequent vears much has boen written about oreanizational changoe, about
svitoc ] subaroups and their interests and aspirations, about proup nerms,
vspecially in eolleges and universities, but little has been written
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“determine and classify aberrant psychological

about the particular symbels present in schools and their meaning, little
about seclal norms in schools and their development and practically nothing
dabisut seaoo ) rituals and ceremonies,

Scholars in .nthropologv and psyvcehology, along with psychoanalysts
and psveniatrists, scem to agree that the meanings attached to symbols,
especial v deminamt ritual svmbols, are kevstones to personal meaning
and adiustment s they serve as orgamizing focl for group life., The
paviivanalytic scholars examine individual Interpretation of symbols to
"states," usualls bv trving
to tind cut how an iadividual learned his particular set of svmbolic
tenfnes in his carly childhood,  n thesother hand, the anthropological
svholiars count and classity instances when individuals behave in response
te svmb s Svmbols shared o g societv which engenders emotion and in
wiaich svmbols appareatl!y are the center of a number of meanings and actions,
are ciassificd as dominant svmbols,  These are studied in cultures
{especially preliterate ones) to develop understanding or wmeaning f{rom
veryv diverse and, on ooccasion, contlicting auata,

Rityal svmbol. have tour main attributes: (1) the condensation of
many seanines into o osingle form, (2) economy of reference, (3) predomi-
Aance of emotional o7 crectic guatity, and (4) associational linkages
with recions of the ameonscious,

Turner adds that ritual symbols are referential and condensational
at the sare time but that thelr essential quality "consists in their
faxtapesition ot the grossly pihysical and the structurally normative, or
the creanic and the sociatl,”™  Turner continunes, "Durkheim was fascinated
by the problem of whv many secial norms and imperatives vere telt to be
ab tie same time Tobligatorv' and 'desirable.' Ritual, scholars are
coming to see, is preciscely o mechanism that periodically converts the
oo licatory inte the desirable,  The irksomeness of moral constraint is
traasterme ! into the fove of virene,"?

It is interesting te note that, althougn the school's primary
prebles seems to o be that of vettinge students and teachers to want to do
vt thes sheald Jo odn orelation to the goals of the scheol (the
“rab ettt b ol Tenrer ranve 2oais for jmmedidte sensory satistactions),
Eacere e oo reperte o attenpts by oschool aathorities or rescarch scholars
teoe b st lish ena o pilet basis ritaals in schools which underginvd
croreintore e pelvior eonsenamt with schoel soals,

Whether me <onsiders the cverall coals of schooling (revioewed
cisewhere) or the veals of the rerorm etirort deseribed in these essavs

Pdwoard sapiv, "Swmbolise," Eacyelopedia of the Social Sciviices,

Cods NIVl o vt s Maeni Han, 1947y, pL AU 3,

VLot baroer, The Forestoof Syebels (Htinaea, Sew Yorks Cornelld
L]

Pross, TANT)y pp, 930,
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(minimal achievement in the baslc human relations and citizenship skills:
establishment of appropriate learning environment; evidence of improved
sell=-esteem;y and evidence of the sharing of institutional rewards), what
can be satd about the subcultures now present in schools with respect to
the achievemen: of these goals? What generalizations seem warranted
From a review of recent literature?

(1) Interests and asplirations of adolescents are in a
different direction and of a different order from the
stated goals of the school,2:6,7,8,9

(2) The social life and the structure of the school work
against the avowed purposes of the school,l0,11,12

(3) The psychological needs of students are not being met
in schools either through student participation in the
planned curriculum or the "hidden" unplanned curriculum.
Since the mecting of psychological needs s prerequisite
to individual participation, it follows that schools are
not now teaching or reinforcing democratic values, 13

(4) Schools in the tUnited States, instead of deliberately
attempting to use student subcultures in ways that will
fmprove learning, have largely chosen to ignore or fight

e t— 8 - ————— e ———————

5Jumes 5. Coleman, The Adolescent Society (New York: The Free Press,
1961) . T

hAC, W. Gordon, Ihe Social System ot the High School (Glencoe,

fllinvis: The Free Press, 1957).

7Jean Dresden Grambs, Schools, Scholars and Society (Englewood
Cliffs, New Jersey: Prentice-Hall 1965),

Bpavid Mallery, High School Students Speak Out (New York: Harper
and Row, 1962).,

Willard Waller, The Sociology of Teaching (New Tork: Wilev, 1932),
pp. 6~=11.

Opnitip W. Jackson, Life in Classroems (New York: Holt, Rinehart
and Winston, 1468).

I'pavis W. Johnson, The Social Psyckology of Education (New York:
Holt, Rinehart and Winston, 1970), p. 216,

L2E1izabeth Leonie Simpson, Democracy's Stepehildren (San Francisco:
Jossey=-Bass, 1971).

Binia.
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peer=group interpersonal foroees.  CGonsequentlv, the
subcultures that eventually develop may adhere to norms
that hinder the academic effort, 13

(5) The most dramatic gaing which resulted from desegregation
occurred when children from poorer schools were placed
in schools where higher norms of pupil achievement wore
cxpected. 12

Given the accuracy of these asscertions there are a number of ques-
tions which need to be answered if the culture of the school (especially
the norms, traditions, and rituals of that culture) is to be considerod
as variable for cducational reform.

What is_ Known About the Culture of the School?

H
-

Most studies of the culture of the school draw heavily upon the
ambitious and monumental work of Willard Waller, The Sociology of
Teaching. In rercading Waller's book one is taken by the currency and
freshness of his observations, now over forty vears old, and the valid-
ity of his analyses as applied to modern schools.  Apparently the char-
acter ol the public schools has not changed much during the intervening
vedrs.

Waller indicated that the school was a social svstem anlike anv
other, having the following characteristics: (1) a definite poputation,
() a clearly detfined political structure arising from the social intoer-
action of the school, (3) a nexus of a comples sot of social relation=-
ships, (4) a we=reeling or in=group identification, and (5) a culture
of its own. L0 watler indicated that the "institutional” character of the
school included a formal organization based upon the authority principle
(what  Bidwell refers to as a bureaucratic organization) and a smoll
socivtyv==the smill society divided jnto two subsocicties, a soci tv of
teachers and a socicty of students.t/

ihe orthority principle dominates schooling "with power theoreti-
cally vested in the school superintendent and radiating from hin Jdown to
the lowest substitute teacher in the syr,tcnl-"lﬂ Tive teacher, usine this
authorits, attenots to (1) manipulate and control time, materials,
Facibities, activities to forn and maintain student attention (aotivition)
to selected Tearnine tasks, and (2) control and Jdiscipline classroon

l’lwhnsnn, op.e it

DYy James S, Coleman, ot al., fquality of Lducational Opportunity
(washincton, Do G UoS, Govermaent Printions Office, 1Yh6),

P,
l"‘I’IJ.
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groups to nadntaio an orderly envivonment "saitable™ ror schooling,

Fhe sabsociety of teachers in oo school 9 o fairly closehlnit
collestal vroup which 4 recoanized as o distinet sroup both o amnd out
cF the seheoly The teachers becomey politicallyy an olisarchy which is ‘
able to thuvart decisions made by adminfstrators and to crente and use o
varfety of mechanisms to comnteraet the political power ot students,

o

The students of o schood are veeruited irto a viven stadent

- membership statwd as a result of their place o resfdence and are
placed autematically in greups by age.  Aee-oraline pervades the svsgem
and is o supported in osubtle wavs by teachors, stodents, and the outsbde
community,  nrormal ave-eraded cliques, ciubs, canes, cte,, characteriae
secondary scheelsy  In time a distinctive subeulture is ereated in the
school which is passed on to new groups as they enter--older, "wiser"
students "laving tt on" the neophytes who aceept Indoctrination becausg
thev know they will have thefr turn.  Student culture, as ment ioned eavlier,
is often contrary to the code of conduct espouased by the adults in the
schooly student culture orten seems desiened to undermine the work of
teachers and the intluence of parents and interested citizens,

As Ridwoe DY has indicated, the work of the schoal is contfused
becanse of the ditemmas acing both teachers and students. The teacier's
difemma is o contflict boetwoen boine o warm, triendly poerson and being
a strict discviptinarians  In order to maintain stadent attention and to
credate an appropriate climate Yor learning, the teacher has to establish
affectional bonds botween himselt and his students.  In other words, he
must makhe inroads into the world of students,  un the other handy the
teacher must. eatorce the rules, the regulations, and expectations of the
burcaueraey,  He must maintain his nosition or "orrice” in the orsaniza-
tional structure of the schoel,  The studont faces o somewhat similar but
oppesite diterma,  The student mav be interested In the subject being
taushts he personally mav like a teachery but i he volunteers or s
persuaded to do what the teacher wants, he risks expulsion trom his
preferred social clique or club. He has to be caretful to be "eool" about
nis rolationshins with the adults in the school,

This controntation of subsocicties and subecuabtures borders upon
epe o wartare in o some urban hicoh schocols, Studeat interests and
aspirations usuallyv hecome tocased on estracurvicalar events, athlotios,
danrees, beautye contests md music festivals over ehich stadents have some
control.s In=schoo!l interests o teachers become T ocuwsed on the aeademic
chievenent o! students and/Zoo the control of stadent in=class bhehavior,

P9%hartes o Bidusd by e Sehool s g Formal Oreanization, "I .
March (PO Haetdbook o pecmisations (Chicagor Band Mela ey 1900)
N an

<
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P extracwmrvicabar aspoects of secondary schoeoling setve
seevral parpeses which ameliorate the teachetr and student df lommas
ment boned abe et (L) stedent participation {n the estracurrivular
tabesy vapecialbly athletics, requires a certaln pradespoint averagey
(2) teachers vontrol wradeepolnt averages and thereby have leverage
ever student teaders because most student leaders are also athietos:
(D stadent teader-athlotesy vapecially those vho do well academiceally,
tecelve rocoenition, pratsey, and reward hoth In and out of schooly
€Y thus through the reward system student leaders are cocreed into
Aaceept ing and supporting the burcauerat e aspects of the sehowol, and
() bnvecure teachers and recopntaed athletes play subtle games with
vie aanether with respect to the athlete's achiovement {n the academic
prerame -

P osummaeryy rescarceh on the culture of the school has dent Efied
didemmas tor both teachers and students, T teacher dilemma might be
characterized byy "1 can't motivate students beecause | have to gapend all
my time disciplining them"d the student ditemma by "1 won't volunteer to
Jooanvthing or o sav o anvthing, D odon't want te be seen as a tink.” These
Cvo cdlbremmas fdentitied by Waller and reintorced by more recenl research
pertcate Tite in the high school andy to a greater or lesser degree,
artect the tunior hish school s hhdd " Phere 18 ovidence that open conflict
dad o result o of dissonance between taculty and students s not as big a
provblem in clementary schools, probably bocause (1) the characteristically
Foaper period of time with the same students provides more opportunity
ter the teacher to manfpulate student intervactions and to become {nvolved
in arrective reloationships with them, and (2 the students are little
people, anable to compete with the teacher phvsivally, Intellectually or
organteat iona by,

Blidwel!'s peint trom his review of research s vorth noting:  the
dutherisy principle of the schoeely from patrons and sehool board to the
clhssroom, tonters "burcaneratization" (formalization of roles, statuses,
crtice)y while pupil=teacher arftective interaction tosters "deburcaucera=-
tization,"

Pt osheualdt alee he neted that fnsotar as student =teacher
interaction fs concerned, deburcancrat {f2ation also

Pa deprotessionatization, for the interaction coases
tooteb b the classic protessionat=cliont nattoern,

You the cecapational norms and colteasue roelatiogs

ST e achiers appeas to beomere consistent with
depredessienat than prodessional pertermanve. HEoso,

ne mieat o enpect the rore proetoessionally oriented
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teachers o be less "professional™ in thelr elassroom
actions, that ts, to diverge from the classie patlern
because af their bonds with the eolleague group.33

In other words, the soctal norms of the teachers as a subsocluty are

fnconsistent with "professional performanve as well as with structural
burcaucrat{ce behavior,"

How Do Norms and Rituals Get Stavted o a School?

Because the school I8 an Institutfon established under the authority
principle, most novms and rituals are established by the persons who have
the authority, usually the principal and the teachers, but also the bus
driver, the janitor and the cafeteria wverkers during times and places
when authority is given to them, Most norms and rituals are associated

with the "work" of the school, such "work" being defined fairly universally

in the vut=of=school cultures 1L {s interesting to note how similar the
structure or toerm of the school is from culture teo culture. The room
or place where teaching Is to occur designates a place for the teacher
(the front) and regularized places for pupils designed so that pupils
and teacher can see one another,

It is well known by esperienced teachers and students that much of
the first 2 or 3 weeks of the school year are devoted to establishing
classroom normsy students findilng the limits ol approved behavior,
teachers trying to show consistency in thelr respoases to the spectrum
of put i1 behavior.  Classroom norms from the teacher's viewpoint usually
are associated with management, for example, getting students to do what
the teacher wants them to dos  As a consequence, the more obvious norms
deal with taking up school (separating school from nonschool), scheduling
and assigning tasks, passing along organizational messages, sharing or
establisning common expectaticns, stopping or starting activities,
focus ing and redircecting attention, rewarding, and punishing.

ln most American schools identotication is usually directed to the
total school rather than with the individual veacher or classroom,
Greater identitication with the teacher occurs In the varly grades.
People ask where the student Is going to school before they ask with whom
ae s ostudving.  As a consequence, many svmbols are used to maintain
schwol fdentitication:  colors, songs, slogans, miscots, trophics,
special days, ctes Most of these symbols are crcated consciously under
tac direction of the rirst principal orf the school and sanct Ltoned by
the focal board of educat it nm,

The establishment of appropriate school norms and the maintenance
of rituals is an unwritten responsibility of the principal.  New teachers

2 ;l) fdwell, up. \'_i_l- .
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P svheod nd teavhers who are percedved o Usereteh” the approved

S0 bounde ot appropriate norms are given more supervision,  The tvpical
s sobead i ipal becuses meis ot s attention on Leeping the school
= Phuaertyoand quict and dree Trom oopen contlict, Because students,

Ledivte s, ad parents eajov breass From tae usual pattern of work, a

s varicts ob albe=school eveits occurs which are controlled and schedulod

. U he prdncipalt asscubifes, plavs, musical cvents, awards ceretionios,
. spechal dreds=up Jdavse pre=holiday coremonies, and programs.  Teachers

. in vlomentary schools devete considerable olass tine to the celebration
U oredtidavs and culturally pecopnized events.  fhe seneral nature or Lie
exntent s sucihs celebrations Is monttored by the principal.

fae velebration of g nuaber of special events is foreed upon tihe
principal and the teachers by norms and rituals developed In the student
popuiativn or o the communfty,  As children grow older they become nore
vltective inourging special ovents on the school.  These vvents may
beveme institutionalized and move into the estracurricular program of
the scioel==a neans ol Jevitimatizing nonacademie interests and brincsine
then ander the authority and surveillance of the schovl.  Because of
stadent and vitizen interest in these extracurricular events and because
such events serve the purposes of various subgroups in the school or
conmun ity sote extracurricular activities have beconme majoer ovents in
tae Fite of the schools over time they have been Tashioned into cultural
cotplexes and rituals, v, the homecoming football pame and the asso-
ciated danee, parties, dL‘\fUl'iltiUllS, L.'t\!.‘?“

vhen pew schools are started, especially new tvpes of schools, the
principal and the planning staff usually consider the kinds of symbols] ™
perns and rituals that would be appropriate for the new school. On rare
cecasions do those who plan new schools consider the meaning orf norms
aind rituatls in relation to school goals,  Svmbols, norms, and rituals
usualty are selected from traditional alternatives==alternatives which
are ditrerent from cther schools, but not ditierent from the cultural con-
risuraticn or school or schooling, sew=tvpe schools (eup., Adams High
ety Portland, Oregen)  usually are created to overcome or reduce som
or the problems or circumstances which innibit academic achicovement and/or
whotlesone human relationsitips, such as racism, poverty impairnent, bore-
Jdotit, ctes These new=tvpe schools have created new social norms and in
SOWe cases, new ritudls. The norns and rituals which have been ereatoed,
however, bave encrged or opgrown naturally rather than having boeen ration-
ally created and instalted. For example, in attemptinge to improve adult-
student cemnrunication and o make the school seem frees to adoloescents in
Adams Hich Schooly an anintentional norm developed that students could
At oup and waln out of any class or assend b vhich they felt was irrelo-
vant to them.s "Walking out,"” an insult in nost social circumstances,
tock on o ditferent meaning to both teachers and students: Walking out
Wils Dot necessarily oa revlection on the speaker as louy as someone re-

mained and was tistenine.

“*Uodeman, The Adoleseent Society, op.e cit.
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Summarv: The symbols, norms, traditioas, and rituals of a school
(1) are borrowed by those in authority from the alternatives available

. as detined by the cultural expectations of what schools should be like,
_ or (2Y develop as principals, teachers, students, citizens interact and
Dos carry on the work of the school, Rarely do people who plan or conduct
: schools attempt to examine or create traditions or rituals to achieve
school purposes or goals,

Norms, traditions, and rituals are important to group life. They
operate for groups in much the same way that habit does for the individual,
Sucial norms, traditions, and rituals provide means for carrving on
social intercourse within and among groups without thinking and without
having to decide what to do or how to do it as events occur, Attention
apparently is requlired for intentional learning to occur and for people
to resolve perplexing problems or to adjust to new events. Norms,
traditions, and rituals allow group attention to be focused on the
resolving of certain aspects of problems while holding "constant" the
social behavior required for rationalitv and order.

Coleman's research has made it clear that the social systenm of
adelescents today is tied to the culture of the high school, its norms,
traditions, and rituals.23 This social system dominated the life of the
adolescent, controlling the amount of energy or effort expended and
influencing the student's psvchological well-being: this control is
exercised through the rewards and punishments provided through social
status in the school-based adolescent society, Social adequacy and feelings
of personal self-vorth are the rewards given by social status. The
student society and its subculture defines who will be rewarded and
punished as well as the range of factors or attivibutes worthy of reward
ovr punishment, for example, athletics, popularity with boys, good looks.

Coleman has indicated that the symbols associated with extracurricular
events were widely supported and given importance bv parents and citizens
not associated with the school.26 e reported that in many of the
families studied, conversations between parents and their high school
of rspring were often limited to discussions of extracuarricular events,
such as father=son communication about athletics and mother-daughter talks
about dating.

It is apparent that the school provides a stage md the setting tor
out-otr=tamilv adolescent socialization and indeed the development of

-6~
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independence rrom the family.  The subgroups of the school serve as
"holding" socicties, Inducting new membors Inte their aroups and

P providing members with Identification and psvihological space In
- subcultures difterent from parents and teachers.

As in primitive cultures, the svmbols, social norms, and rituals
in school subcultures serve both as social control mechanisms and as
the Toci for neaningtul and "important™ behavior.  For example, junlor
nigh »chool students hurry to school so that they can "crulse" the
nalls betfore first period. Minority students spend hours combing and
Cixiny their hair so tnat the "Afro”™ Is just risht. Preadolescents
Listen caretully to the "top 20 tunes," memorizing countless Ivrics so
that they can sing alony or recite the words whenever the occasion
demands. These and many other complex learnings, which can be collece-
tively classitied as adolescent tribal behavior, are required of students
by the subcultures of the school, not by the teachers or by parents,

In a review of the literature it has been difficult to establish
cause and eftfect relationships among (1) school svmbols and norms,
(2} adolescent subcultures and their symbols and norms, and (3) adult,
out=or-school symbols and norms.  Thev scem to be relatoed but the
research literature is not clear.  Earlier studies focused on the con-
vept of social class and attenmpted to relate differences in social
class wich characteristics of _behavior and personality of children and
vouth in d out or school, =7528,29,30,3 More recent analvses have
siven atoention to the apparent offects of adolescent subcultures on
the adult society and the changing of "American choractoer.'32,33,734,35

)=
=/ 1bid.
)
"S.-\Iliswn Davis, Deep South (Chicago:  University of Chicago Press, 1941),
29, . ; ; ' ; . ; ; .
TTRobert WL Havishurst and Daniel U. Levine, Education in Metropolitan
Arcas (Boston:  Allvo and Bacon, 1971).

SUkobert 1. Havighurst and dilda Taba, Adolescent Character and
Versonality Ghew York:  Wiley, 1949).

Gl L Warner and Pooso Lant, The Social Live or a Hodern Communitey
(eew dhven: Yale University Press, 1941).

i Marshall Meluhan, Understanding Media (Sew York: CleGraw=Hill, 1965).
Buarearct Mead, Culture and Commitment (New York:  Satural Historwy
Press, 1970).

.

Maharies . Redch, The Greening of Aneridca (New York:  Random
House, 1970).

i).\l'.'in wottter, Future sShock (New Yori:  Random itoase, 19,0),
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[t i+ ¢lear that school=basced adolescent subcultures have tremendous
ipact on the behavior ot adolescents s it Is not clear how mach of this
Papact comes tron the svmbols, nerms, traditions of the school. Tt is
appareal that adult norms, symbels, etes, of the larger socicty have an
impact on the norms, syubols, and rituals which are established in
sciieolse 1U is not apparent how much or how fast symbols, norms, tradi-
tionn, or rituals can be chaneed in a school once such social mechanisms

aave heen establisned.

sarason ones supreested that those who wish to change or reform the
school should take cognizance of and describe the programmatic and
boeilavioral resularities which occur there--especially the repularities
witich punctuate the interactions between teachers and stndents~-=in order
toounderstand the culture of the school.30  After analyzing .« number of
retorn efforts, he noted that most attempts at reform have not dealt with
the institutional (cultural) recularities of the school.  He bemoaned the
fact that there was so little literature describing the cviture of the
scunol and reasscrted the ditficulty social scientists have had "seeing"
the culture of the school so that it could be described.

"Any atteupt to introduce an important change in the school culture
reqguires cianeing existine regularities to produce new intended outcomes.
in practice, the reaularities tend not to be chanced and the intended
outoome, theretfore, cannot occury that is, the more things change the
Qore Lhey remain the same.” 37 Pursuing Sarason's logic, whenever any
retoras is to be introduced, the reform should oe cexamined in relation to
ciot es in the regularitices of behavior found in the subsocioties of the
scohreol and the initial purpose of the reform movement.

Sammary fhe svmbols, norms, traditions, and rituals of a society,
vhiether a school society or not, have important effects upon members
o the societye Members learn how to behave, how to interpret the
Scibivior of others, and how to secure rewards and recognition through
the interpretation of these shared cultural objects and mechanisms,
Suboos foties created in the school pass on subeultural svmbols, norms,
and traditions which apparently intlaence in important wavs the behavior

A0 both students and teadhiers.,

wht arposes Siould Jorns, Traditions,
Atuals e Created or Bstablished?

s, traditions, and rituals will be established in social
croanioations whicn porsist. Thedlr appearance and oxistence seem to be
o cssary Yor o aroups toeoocontinue dn times Tire thesis posited here ds
Pt these windss o o socialb o or o cultaral o wmechanisms can be ocreated (should

Wcmenr By Sarasen, dhe Culture of the School and the Problem of

e Chestens A en aead Bacon, 197 1) 0 pe 86,
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be created) to support or undergird the purposes of the school, The
persistence of norms and trituals s part ially dependent upon whether or
not they serve to meet the soclo-psychologlical needs of those who engagy

in them,  For example, assume that a purpose of a school is to cause
children to read and tn talk about what they have read in wavs which
provide evidence that thev understood what thev have read. The task of

adults whe control the school is to create norms, traditions and rituals

in the various school subcultures which make "doing" reading psvchologically
attractive and socially important to the members of groups who share the
school culture,

The tollowing seem to be appropriate purposes for creating premeditated
norms, traditions, and rituals:

te  To support or undergird the stated purposes of the
school or school system,

2. To reinforce the values of the larger society,

3. To vreate and suppert a good psvchological climate
for learning,

e To provide oppertunities for students to learn and
practice skills in moving into nev groups, becoming
auickly involved in and committed to group responsibilities.

>, Tv establish organfzational means for communication among
various subgroups, for groups to confront one another, for
groups to act out conflict in nondestructive wavs.,

. To provide means for students to share experiences,
especially acvsthetic experiences.

7o o establish means for individual feedback and evaluation.

S.0 Teestablish means for institutional feedback and
evaluaation,

Y. To provide means for the periodic review of the meaning
of syvmbols, nerms, traditions, and ritua Is: to make new
interpretations in meming; and to veaffirm and reinforcee
mprepriate meaning,

Pt shonld be noted asain that those svibols, norms and rituals,
waloh combine several purposes tozether,are ropeated trequent by and
suppert one or nere mvths pconerally aceepted by the larger society,
will be the powerful onces.

sewoor ditrerent social o sembols, norms, or rituals are most easilv
introduced or aceopted when schoots are vetting started for the first

Cime==wiien Local norms have not wet been established. They also may be
fntroduced when o need tor ehanae hos boeen accepted by the power Vivares
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in a schoel in response to ontside pressures. As Lewin noted years ago,
orsanizational chanwe normally requires some “"unfreezing' of the par-
ceptions of organizational members to the circumstances facing them, 3
Mfnfroezing can be Intentionally created or it can occur in response to
aermal outside pressures, It typically occurs, however, during high
and Jow points in the life of an organization: the beginning, the
redlization of an achievement, an organizational crisis, new management,

Clo

Summary:  New svmbols, norms and rituals can be introduced at
various times in the life of a school. The easiest time is when a school
is being newlv opened.  Some tvpe of organizational readiness for change
i< usually necvessarys this readiness or "unfreezing'” can be induced.
here are appropriate purposes for manipulating the norms and rituals
fo g school or school svstem, the primary one being the achievement of
the stated goals of, schooling,

Can School Social Svmbols, Norms,

Tygﬁj}jﬁéﬁ, and Rituals be Changed?

The argument presented here supports an affirmative answer to the
dbeve question.  As noted carlier, schools are dominated by the authority
principle. It is argued that those who have authority and power in
schools--the principal, the teachers, and key student leaders--can use
thel:r power to change symbols, norms, tr~itions and rituals. The first
task in a strategy for change is, therefore, to change the way leaders
view schools and how they function in them. After leaders are motivated
to change social conventions in their school, such change becomes
achievable, Regrettully, justification for these assertions must be
interred from research which has been done in non-school enterprises,

[n extensive studies of achievement motivation, McClelland and Winter
report that thev have been able to change the athievement motivations of
adults in a variety of cultural settings.39 Through inference from their
achicvement studies it would seem that a planned program to change the
motivation of school leaders with respect to school symbols, norms,
traditions, and rituals would include means for dealing with the following:

I. Hstablishing a change svndrome in the leaders, including:
.
a.establishing a psychological "set" Yor change through
fantasv--imagining what the school would be like if
new synbols, norms, rituals wvere to be tried,

b. considering moderate goals for change--goals which
could be accomplished within a vear--before the
present schoel population changes.

38Kurt Lewin. Field Theory in Social Science. (New York: Harper, 1951).

9
David C. McClelland and David G. Winter. Motivating Economic
Achievement (New York: The Free Press, 1969), pp. 39-92,
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¢. studying cases of schools which have tried out new social
conventions to determine what Is involved in piloting
such changes.

Establishing means for leaders to study themselves with respect
to: '

a. the relevance of proposed changes to the immediate
weltare of individual leaders.

b, the relationship between proposed changes and the life
goals (personal philosophical orientation) of individual

leaders.

¢. the relationships between proposed chianges and the
prevailing cultural values in the community.

Establishing goals for changing the symbbls, norms,
traditions, and rituals in the school, including:

a. a rationale justifving the selection of the gvals,
b. a work plan for the achievement of each goal.

establishing means for recording and reporting
progress toward the achievement of goals,

r.

Establishing interpersonal supports among the leaders
including:

a,  warm acceptance of each individual leader as a unique
person and avoidance of telling him what to do or the
choices he should make,

b. developing in=-group feeling--a group apart from other
school groups--by going through a serfes of experiences
together; by meeting and working in retreat settings,

c. developing and maintaining reference groups among
leaders—~groups which share sensitively in the
successes and failures of cach member's lite and
work.

Using the above format, McClelland and Winter reported that

business leaders trained by them demonstrated change in their leadership
behavior in their subsequent business expericence; that the organizations
and enterprises with wvhich trainees were atfiliated showed increased

product ion and prnfit.“o In other words, the training ot leaders toward

A01bid,
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aciiievemnent moetivation resalted In inereased production and organi-
zational output,

Fhe MeClelland and Winter format provides a means for studving and
coisciously adopting new or ditfferent symbols, norms, or rituals in a
schoeol.  Ftheir format does establish, however, new sets of norms and
Aochad o arrangenents among the leaders of the schooly arrangements which
aeed to be examined, shared, and azreed upon by particlipants betore they
wirderyo the change process.  draining programs which have boen established
using this tormat apparently have been very effective.  Such effectiveness
Joenonstrates the potential power ot introducing a new set of norms and
svialbols into Teadersiiip benavior through training. To avoid any semblance
ot "hrainowashing' 1t bocomes important that participants be given a tull
disclosure of training plans and the option to withdraw from further
training whenever the press of personal change seems too uncomtortable,

By bringing the examinatioa ot school svmbols, norms, traditions,
and rituals to the conscious level, reasons tor their existence inoa
sovial systen become more obvious.  Discrepancies between the oftficial
aedaing of svmbols or customs, usutlly found in faculty or student
handbooks or provided orally at orientation exercises, and the real
meantang ol svambols or customs becone apparent,  Understanding the meaning
of svabols aad ceremonies and the sharing of the meaning through partici-
pation (personal experience) gives beauty and importance to tihem, For
cnanple, the marriage ceremnony Lakes on more beauty and personal meaning
to individuals contemplating mirriage as they learn the neaning of the
craditional symbols connectoed therewith,  Hodern couples who write their
owit cerenonies, select new and old svmbols and order eveats as they wish
them to bey tind more riciness ol meaning.,  Thev feel their commitmoents
to one another are gere authentic because theyv authored the ceremonies,

e dooes secit appropriate to susgest that leaders of a school in a
detocratic socicty might brine the studv ot school svmbols, norns,
traditions, and rituals to the consciousness ot those persons who hoave
IostaRke o owhat oes onc inoa particalar schoolo By doing so there can
Do broad sharine ia the creatioan, development or reintorcement o
Prreed=apon svabolic benacior.  The peviodic rewritine or redratiting
at seneat o svitbols Reeps thedir meania s rre sh oand cdacates o new ceneration
cbostadents into the Cise ol o vreating oot oor thelr svabolic but
Aot ttionatl werld usine rational e s,

Surtniry s Leaders in oaonscoool o Locia, oramization are abie Lo
Ao thedr beitavior tarcerde tradinine. chasree in Teadorshdp bhenavior
ey vesuit o do lnproved ormication citectiveness (outout measure ), It
At een baterred tiat the tradinine o senool lTendera, the princinad,
toancier Jeaders, cmd o stadent teaders, can o result o in o caan iy schioold

ok norms, traditions, and ritaals, Broad parcrcipation in the
Vo ows o Lhe ey ot eatablishied svabois, norms, or rituals, as
ol b s i the ereat o er oew svioa s onad o meandin o i desirable in
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Must New (Different) School Norms and

Rituals be Consistent with or be Supported
by, But=uf=schoul Patrons and Citlzens?

Lia perfod of rapid social change, it is difficult for an organiza-
tional leader to participate in or condone the introduction of new social
norms and rituals., It is the same with the school principal. The faster
the social change, the greater the chance of disparity between what is
considered appropriate social behavior by adults in the larger community
and the student Ui the school,  The effects of such disparity are
einlarased by the tenuous nature of social control in the school, the fear
ol student revolt or vielence and the precarious nature of the principal's
role in the school bureaucracy. For these reasons, if no other,
traditional school principals vypically avoid the examination of norms
and rituals and anvthing else that might upset the precarious balance of
forces operating on the school at any particular time. For his own
survival, the principal scems to be forced to get what he considers to
be acceptable norms down in writing In student or faculty handbooks so
chat he mav justity later decisions or actions on the basis of what has
bueit writtens he tries to avoid becoming personally involved in the
subcultures of his building. Falrness (treating all alike) is more
important to the maintenance of order than is reasonableness or
rishteousness.,

From a review obf the limited research literature, it appears that
Leaders desiring to establish new norms, traditions, and rituals in
publicv schools wili have difficuley doing so without the support and/or
understandine of the school's patrnns.*l Admittedly there are norms in
schools about which patrons are not particularly interested because they
neither violate community norms nor streteh too far the parental notions
ot wiat schooling should be likeo  Such norms are usually established
without heat or rervor by school board, principals, teachers, and student
howty deaders. The range of norms wiricsh can be manipulated without
o ity support orinvolvement may be limited. Apparently increased
trust between school leaders and community leaders expands the range of
A0S md vice versa.s Resciarch is needaed concerning the Timits and the
~iads s norms and rituals which can be established in schools and the
poolers which must be present or oabsent 1 undue communityv opposition
tad prossare is to be avoided,

[t owould appear that if schools are not too larve it mav be possible
oo e crtorts to establish e norms and ritaals in g oschwool with
bt interested parties involved, the tacalty and students as well as
Entere tted community pitrons,  Inis hvpotilesis too needs to be tested.
P creation aad establishoent of new schiool-comauaity tentivils based
dpon aodern rationally created tolgtore, celonrating che achievement ol

il ] soals seems possible, wd e Be oo effective neans tor reforn,

ohawe gy, P it




Summary: Although school norms may be somewhat different from those
recommended by school patrons, the introduction of new norms and rituals
requires vommunity support and sanction. Patron approval of cultural
change may be more easily obtained in small schools.

Assuming That Social Norms_and Rituals
Can_Be Changed, What Kinds of Suggestions
Might Be Considered for Pilot Projects
Designed to Reform the School?

The pilot-project phase of school reform needs to focus public
resources on the discovery of viable means of equalizing educational
opportunity. In general terms, equalization of opportunity ought to be
judged in relation to criteria such as the following: (.) student achieve=~
ment in language and computational skills, (2) student achievement in
human relations and citizenship skills, (3) the provision and maintenance
of a humane school environment, (4) evidence that eacu student is
improving in self-esteem, and (5) evidence that each student shares in
the institutional rewards of the school. Described h2low are ideas
which might be considered in developing pilot projects designed to reform
the school by deliberately changing the symbols, norms and rituals
found there. The ideas presented are organized in r. lation to the five
criteria listed above. These ideas, however, are not exhaustive; they
merely illustrate the kinds of suggestions which seem promising as one
looks for ways to reform the school:

1. Achievement in the student's use of basic skills (above age 10)
might be fostered by changing the orientation of grading and reporting
practices from the individual to a small group or team. By developing
teams (primary reference groups), and providing individual achievement
feedback to the team as well as to the individual, the team can become
responsible for the individual's performance. [t would become an
obligation of members of a team to Lelp all other members. Space and
time for the team to work together would need to be provided. In
addition, the teacher (or other adults in the school) would need to be
skillful in helping students learn team skills in teaching "helping
behavior" to students observing small group behavior, in providing
feedback to individuals and groups as they try to achieve. The
assessment of performance of the individual student and the evaluation
of his progress toward the achievement of school objectives would need
to be reported to the student's team. In addition, such reports from
the teacher to the team would include suggestions for further individual
and group work and an assessment of the team's total performance in
relation to its own achievement profile. Teams would be able tov request
tutoring or other special help whenever they deemed outside help
necessary.

2. Achievement in the basic skills might be enhanced by developing
difterent feedback and helping mechanisms in and out of school. "sing
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the helping trio Concuptfz parents ot primary children may be encouraged

to talk about appropriate ways of encouraging (rewarding) children out

of school,  Upper-grade and sccondary students could he organized into
helping trios which persist 2 to 4 weeks. Feedback on achicvement from

the teacher would be followed by time and opportunities for helping

trios to meet and work together. Improvement plans developed by individuals
as i result of helping trio conversations should be honored as much as
pussible by the teacher., Teachers could encourage the use of tutors in
self~-improvement plans.,

3. Achievement in human relations and citizenship skills might be
promoted by the creation and establishment of a school confrontation
ceremony,  Such a ceremony might include the following:

a, A petition signed by 10 percent of the stud%nt body or 50
percent of the teachers could initiate the ceremony. The

7 petition would have to state a grievance or problem about

' which collective school discussion or action seems warranted.

b, Within 5 davs regular school would be stopped. Students
and teachers would assemble in prearranged cross-age
groups of eight at the beginning of the school day.

¢.  Groups of eight would discuss the grievance or problem
for 30 minutes, adjourn and move to the school
auditorium,

d. After assembling in the auditorium a short statement of
the rules of the ceremony would be read. Following this,
spokesmen concerned with the grievance or problem would
be allowed to speak 30 minutes.

¢. Returning to their original meeting places, groups of
eight would be given ..n hour to suggest three courses of
action they would recommend for the school and place them
in priorityv order,

A7 helping trio consists of three pevople who play interchangeable
roles but whose roles are clearly defined during the times they meet
together., One person is the helpee-—the person being helped--who has
the task of stating his problem or concern as clearly and openly as
he can, including his feelings and emotions. The second person is the
helper who has the responsibility of helping as best he can: listening,
paraphrasing, clarifying the problem, accepting feeling, sugpgesting
alternative. The third person is the observer who has the task of
keeping a mental record of what is occurring between the helper and
helpee, providing feedback to participants regarding the way they are
plaving their roles, keeping track of time, etce.
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f. Two groups of eight would meet together to (1) share their
recommendations, (2) consolidate tham, (3) sclect four,
(4) place the four recommendations in priority order,

and (5) elect two persons to represent the consolidated
group to the next phase of the confrontation,

g. Representatives of groups would meet in groups of elight
(now representing 64 people) to (1) share recommendations,
(2) consolidate recommendations, (3) select five, (&) place
the five in priority order, and (5) clect two persons to
represent the group of representatlves to the next phase,

he  Representatives of representative groups would meet with
the principal and representatives of the school board on
the stage of the school auditorium. The persons on stage
would discuss recommendations; change or alter recommenda-
tions {f necessary; prioritize recommendiations) propose a
course of action to be carried forwvard during regular
school operation, ‘

L. Personnel on the stage would be polled to publicly agree
to propused action. If agreement is reached, action
would be torthcoming and the meeting would continue until a
compromise action plan is agreed upon. DPublic agreement
would serve as a cvommitment by students, teachers, and
principal to work tor acecomplishment of plans made.

Je Ceremuny would close by singing a school song written
to expresr both school unity and the power of public
commitment.,

4. Achievement of human relations and citizenship skills might be
promoted by the development ot c¢lassroom procedures tor the resolution
of contlict using adversary advocates.  Each person in a disagreement
would be asked to select a person to speak tfor him and his position in
a public classroom forum, Adversaries and their advocates would be
siven the opportunity (approximately 30 minutes) to prepare their cases.
A panel of judges would be selected by the remainder of the ¢lass Lo
hear the presentation and to sugpest an appropriate course ot action,
Advocates would be given tive minutes cach to present their cases

and two minutes cach in rebuttal, Adversarices would be expected to
hear and abide by suggestions made by the judges.

Words announcing the opening of debate should be written to set the
stage ltor reasonableness and decorum. Ao appropriate closing coremony
should be developed, too, which could include the shaking of hands of
botih the advocates and the adversaries. A\ school cheer could be written
to mark the end ot the procedure. (A symbol te the entire school that
another contlict situation had been resolved.)
3. Based upon a definition or description ot o humane school enviconment
there are a number of social inventions which mivht be trvied to help bring
dabout such an environment:
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e Wrbte o sehood credo whileh out Hines in poetic form the
clements of o hutane vovironment . fave studonts weite
= and produce an appropriate svmboliv ceremony,

O Ordanice an obaerver squad designed te visit olasses
periadicallyv and report tavir fladines with respect to
the exbstonce oF nonexsistence of hutime environment s
to the teachers and the principal,

e N more humane environnent might be created 1Y nonschoo sucioveaenomice
Jitrerences of students were mininized and cultaral and othnic difforencves
masimicod wirile they are fn schools For exampiet

e Exeept oo spechal davs all school personncl, prineipatl,
teachers, students might wear unitformse<uniforms that
dare inexpensive, simple, functional, attractive.

be AL in=school expenses might be furnished, using school
or student body Tunds, for example, senlor class rines
purchased rom student body funds,

oo Cultural expression davs might be organisoed and carrioed
out by teachers and students who come From Jditferent
cultural or othnice oriylins,
S Improvencou dn self=estoem may be advaneed by coeremonics oy ritunls
witivic recosnize and value Dadividual and cultaral diffoerences.  For
cadanp e

Ao The sinving of the black national anthem by black
students tollowed by the singineg of the (white)
natfonal antuen by white students, folloved by
the sineine of Auerica the Beautitul e all
students,

b, In elementary rades, v i shans o students ! names
printed v tiberboard and o place in the roon where
vach studaent could hape s name at the bevinning of
TR TR TUITEISS N ML Ateation can be drawn to cach child
drohe pats oup his onane tor bl o oseed AMtention also
can be o directed to those who are absont so that
students can realice that they would bave been missed

and they et heein prosont .,

frorovemnent in sell=estoen can be onerated by changing the norms off
duult=student redationshipse Por o oxamplos

coomaving teacoert develop and practice a o tricemdiy o buat
Yproresaiond” te cher=cliont relationships=-an

propriate clhoeesroon funneer,

Yy
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b, Providing tutors so that vach student can have
adult attention and care on a regular basis.

9, The sharing of {ustitutional rewvards sceems to be more easily
accomplished fn elemontary schools because children are with the same
teacher all day. The teacher conscquently can mete out recognition
and reward morve equally. For example:

. Bach student's birthday can be recognized.

b. Each student can have his turn at being on the safety patrol
or the clean-up squad, at being the classroom monitor.

¢ Bach student can participate in the Christmas pageant,
school falr, parade, etc.

I{ secondary schools were smaller--small enough so that all students
and teachers were known by all others--similar celebrations and routines
could be established for older students.

10, Institutional rewards might be more easily shared if school schedules
were different., For example:

", Wednesdays were designated activity day so that all
students could be involved in activities on or off
the school campus at the same time,

b. Various all-school festlivals were scheduled during the
year (other than athletics), organized so many different
interests and talents could be recognized at the same
time, for example, arts and crafts, music, dancing,
drag-racing, intramural contests, skits, ctc.

Summary: Given the assumption that symbols, norms, ceremonies, and
rituals can be introduced intn school societies and cultures, a number
of suggestions have been made for pilot projects including: (1) team
orientation in assessment of achievement, (2) use of helping trios,
(3) the school confrontation ceremony, (4) the adversary advocate exercise
for resolving conflict, (5) the writing of a school credo, (6) the observer
squad, (7) the wearing of uniforms, (8) the furnishing of costly "extras"
to all students, (9) cultural expression days, (l10) ceremonies expressing
differences and common goals, (l1) student name signs, (12) development
of teacher professional classroom manner, (13) provision of tutors,
(14) recognition of birthdays and personal occasions, (15) turns at special
duties, (16) participation in pageants, (17) designation of special
days for festivals and activities.

Manv other ideas could have been suggested which when tested might
assist the personnel of a school in achieving agreed-upon school goals.
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Chapter 9
THE WORKING ENVIRONMENT OF TEACHERS
by
Elaine J. Chisholm

Harvey Public Schools, Illinois

This essay will address itself to the role, skills, and working
environment of America's teachers. We will examine here their importance
in the whole area of the educational process and discuss those items
which are of vital concern to the teacher.

The reason for questioning these three areas is the concern
focused on today's inner-city schools.

Skill of Teqphers

Recently there has been criticism of the performance of teachers
in our schools. Strident charges have been leveled because America's
inner-city schools have not prepared the poor and minority group
children for their roles in a technological society which no longer
uses race, class, and sex as barriers to the social goals of equality
of opportunity. The schools are not meeting the need of the populations
they serve. They have become sieves for the restive young and their
sorely harassed keepers, the teachers.l

Teachers, administrators, and supervisors often blame the colleges
for inadequate training of the teaching staff. Too often people
believe the myth that when one graduates from college, he should be
prepared to function in the classroom.

Who then should assume the blame for ineffective teaching? 1Is
it the teachers, the schools or the colleges? The teacher attends
college, graduates, and is then abandoned by the institution. In
his place of employment he is thrust into a number of roles. Because
of this, the school where the teacher actually works has to accept
the responsibility of providing the teacher with a constructive
educational environment in which to develop professional competencies.

How then can teachers best prepare themselves to maintain a
high level of professional standards and avoid the disillusioning
experiences that they and their students must go through? Teacher

Liohn F. Check, "Dissatisfaction in Teaching," Educational Forum
(January 1971), p. 175.
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preparation should include curriculum methods, psychology of child
development and the social sciences for an understanding of social
processes at work in the school and classroom which affect the pupil
and teacher. He should also be prepared to observe, interpret, and
diagnose behavioral cues and most important, to understand his role

in the cultural process of socialization. The framework of a larger
cultural system with formal and intformal structures must be understood.
The professional experiences of teachers document the satisfactions
and dissatisfactions in the teaching field and should lead to

important implications for teacher education programs.

The bureaucratic structure and its procedures tend to cause the
teacher to change or forsake what she has learned in her preservice
education. The teacher education institution, as well as the public
school's inservice programs, must be prepared to invest a major portion
of its expertise and efforts in programs for the teacher.

Becoming a teacher is an enormously complex process. Changes in
teacher preparation are not as likely to effect significant changes
in the education of inner-city school children as would reforms within
the institutional framework in which the teacher must operate. However,
improved preservice programs would help the teacher to enter the job
at a high level of preparation and anticipation as well as greatly
strengthen his capacity for growth once on the job.

One of the most promising new program approaches for improved
training is the teacher center as proposed by David Selden and David
Darland in their paper Teacher Centers: "Who's in Charge?" The teacher
center would be run by the teachers, funded by Federal, local, and
State governments and adequately equipped with resources and available
data to answer the teachers' specific needs. I believe that the teacher
center would be a big step in the direction of improved teacher effectiveness.

The model teacher center as proposed would be funded on a
continuing basis. Located as closely as possible to those who will
utilize it, the teacher center would be equipped with the latest
technological equipment and would have a large amount of resource
materials. It would be operated sclely by the teachers and staffed by
teachers and their representatives.

This proposal is based on the fact that, to date, inservice training
has been relativelv unsuccessful., If teachers take a major role in
their own professional development, the gap between incffective and
effective teaching will be lessened.

Role of the Teacher

Another reason teachers cannot function adequately in school is
because they are expected to plav too many roles and are generally
asked to accomplish miracles that are far beyond the capacity of a
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single individual==no matter how well he is trained. On the surface,

the teacher's role as a professional traianed to manage the educational
lives ot his charges scems to provide him with clearly defined
relationships to students, peers, authorities and the educational
organization.? The student, the central focus of the educational process,
faces a variety of controls by the trained professional. When he leaves
the system, he should be a new product, possessing numerous skills

and committed to comprehending the social norms.,

Many students are only in school because they are forced to be
there by their parents; they're not old enough to drop out; or because
they don't have anything better tuv do. They do not want to be there.
For this reason, many assume that the students' lives have to be tightly
arranged and structured so that they wen't waste time on noneducational
pursuits., Although some teachers operate on the premise that all
students must be treated the same, the students are not the same. They
learn in different ways; the teacher must be flexible to motivate the
different personalities. Teachers have to rationalize and universalize
their instructional methods:in classroom operation. The conflicts
between these divergent philosophies and norms are reflected in
continuing confusion regarding the appropriate managerial responses for
the classroom teacher or the school principal.

. The teacher has to be released from some of the role demands

placed on him by students in order to maintain freedom as a professional.
The teacher-student relationship is seen by educators as a professional-
client relationship. It is marked by the professional's concern for

the student's welfare and interests, his evaluation and judgment of the
student's performance and future opportunities, and his control of
student-teacher intevaction. Chesler and Franklin say that emphasis

upon intimate and individually responsive interactions with students
inevitably weakens the universalist standards incumbent upon the
professional role-taker., Therefore, the insulation of the teacher

from students is, to some extent, a necessary component of his ability

to be objective and fair while still being interested in his welfare.

[he teacher's ability to exercise authority and control over his clients
1lso is vital to the management of his own conflicts over personal and
impersonal relations in class, and it permits him to be free to act

in what he sces as the client's best interest.® We can say that the
teacher must maintain a close, warm, and individualistic relationship

md be allowed to exercise his own judgment in organizing and stabilizing
Nis instructional conduct.,

Recently, in many places, the teacher's professional freedom has
heen threatened from a new front--the community. Attempts on the part
of lay adults or others to control teachers' classroom behavior

M. Chesler and J. Franklin (Eds.), Report on Interracial and
Intergenerational Conflict in Secondary Schools (Ann Arbor: University
of Michigan Press, 1967), p. 19.

3bid.
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inevitably weaken professional autonemy and freedom.  Such views of

the sanctity of the professionals’ role are expressed by the substantial
numboers of teachers who are opposed to giving lav persons {n the
community more intluence in running the schools. Aside from the

threat to their own freedom and status, teachers suggest such procedures
wvould not better serve the needs of pupils, Rossi and his colleagues
report that 538 percent of the whice educators and 45 percent of the
black educators they interviewed recently so assessed the minimal
educative value of local communityv control of schools,?

The internal management of schools is similar to a bureaucratic
form that seeks to provide substantial freedom and autonomy to its
professional agents. As Chesler and Barakat point out, however, this
autonomy often results in {solation and the teacher seldom finds
sutficient opportunity for the kind of peer interaction that is necessary
to stimulate imaginative and creative teaching. These authors also
state that the majority of teachers desire more influence than they
feel thev now have on the making of school educational policies.6

Despite aspirations in this direcrion, the central administration
and building principal maintain final authority and, as Clark points
out, '"the notion of a self-governing academic community . . . is only
wveakly volced in the public schools."? Therefore, teachers occupy
their positions because of specialized knowledge which must be objectified.
Their authority is restricted correspondingly and existing structures
are based upon structural position which are exclusive of interpersvnal
effect.

As stated above, the teaching '"process" is a complicated one.
The teacher does far more than just teach the subject matter assigned.
Among other things, he acts as a test-maker and administrator, a
secretary, otfice clerk, policeman, operator of audiovisual materials,
and a janitorial assistant. Added to these time=-consuming chores are
the extra-instructional roles of friend and confidante, counselor, admirer,
parent surrogate, transmitter of approved cultural values, and
representative of the adult culture. In other words, the teacher is
not in the schools just to teach certain well-defined subject matter to
a group of kids, but is expected to and strives to teach the whole child.

All of the above extra-instructional duties come under the

"headine of educational goals and purposes. These goals and purposes

are fine for the experts, but of little help to classroom teachers whose

Sibid.

OM. Chesler and H. Baraket, The Innovation and Sharing of
Teacher Practices: A Study of Professional ROIEb and Social Strugture

in Schools (Ann Arbor: Ann Arbor Institute for Social Researgh, 1967), p. 21.

’B. Clark, Educating the Expert Society (San itrancisco: Chandler,
1962), p. 159.
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time is taken up with day to day elassroom problems and inadequate
working conditions, Therefore, the teacher's job description is vague
and his responsibilitics diffuse and ill-defined.® Such a condition
has resulted in a system where "every teacher fends for himgelf."

Some teachers have found ways to fit into a larger cultural
framework; this all depends upon the individual teacher--his temperament,
personality, and needs—-~that define the educational tone he sets for
his students, This is admittedly a hit-or-miss proposition that leads
awvav trom the well-delineated goals the attainment of which can be
measured in specific increments of time.?

Teaching is far more difficult and complicated than the public
realizes, It is a very taxing and demanding jnb and often leads to
genuine mental and physical fatigue. On the other hand, it can be
tremendously rewatding to work with children and their minds. But the
teacher very seldom knows the outcome of his efforts. lle can see the
pupil progress but he is never sure just how much of this progression
he is responsible for. The doctor sees his patient cured but the
teacher has no way of knowing the lasting influence of his labor., With
the present organization of the schools, diffuseness of goals and role
functions of the teachers, there is no way for the teacher or anyone
else to assess successes or failures. How then do we know what makes
an effective teacher? We can hypothesize that an effective teacher
is one who fits into the roles described above. It then may follow
that a serious look needs to be taken at the preservice and inservice
training of teachers to mitigate their deficiencies.

Working Environment of Teachers

Although it is recognized that the inservice and preservice
training of teachers leaves much to be desired, th re are other almost
equally serious areas that need to be improved and reformed. We hypothesize
here thit the environment the teacher works in is one of these areas,
and, as it currently exists, is often a deterrent to professional
growth., One may ask if the tcacher's working environment really makes
a difference in educational input and output. This writer savs yes
and will examine here some of those factors which operate in the working
environment,

81, Brenton, wngglﬁ_ﬂggggggg_gg TEESDSI? (New York: Coward=McCann,
Inc., 1970), pp. 23-20.
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Class Size

Let us first examine the variable of class size. According to o
Jesse Burkhead in "Input and Output in Large-City High Schools,"
educators have found that class size is a crucial variable and that
with the reduction of class size the educational input and output can
be affected.!0 An examination of must recent teacher contracts will
attest to the fact that class size is one of the environmental variables
that teachers consider of major importance to thelr effectivencss.

We will not discuss here the various estimates as to what constitutes
an overcrowded classroom. Our assumption is that classrooms are
overcrowded as revealed from an examination of NEA opinion polls and
teacher contracts, From this evidence we hvpothesize that classes
with smaller pupil-teacher ratios can lead to greater achicvement on
the part of the students and improve the cffectiveness of the teacher,
Smaller classes have four major advantages. They:

1. Provide opportunities for teachers to measure individual student's
growth and development and try a variety of teaching techniques which
will be suited to the students' needs,

2. Afford the opportunity to utilize the group process whereby students
are encouraged to examine concepts and i{deas and to alter rigid,
sometimes mistaken, approaches to issues and pecople. Students will
learn how to become better group members. ‘This is a prime requisite for
functioning in a democracy.

3. Permit all of the students to discover the significance of subject
matter involved and to discuss its potential uses, rather than just to
recejive it passively and return it in tests,

4. Provide students with oYportunities to know their teacher on a
personal, individual basis.

Trump suggests th:it smaller classes afford the teacher the
opportunity to meve away from the traditional role of questioning and
answering and redefine their role as one who aids the students' growth
and development on a personalized basis.

Although it is generally agreed that the quality ot education
improves as the teacher-student ratio declines, there is need tor
further research regarding the most desirable ratios tor a whole range
of educational situations.,

Wjesse Burkhead, "Education as a Production Process," Input and
Output in Large City Schools (New York: Syracuse Universitv Press,
1967), p. 32.

Ly, Trump and D. Bavnham (Eds.), Guide to Better Schools (Chicagoes
Rand MeNallv, 1961), pp. 24%-29.

-236H~



O

ERIC

Aruitoxt provided by Eic:

Sialary

fhe issue of teachers' pay is full »f contradictions and confusion.
Attitudes of the public and teachers are increasingly polarized around
the premise that teachers are getting too much or too little., According
to a study by Endicott, the average beginning salary of teachers in
1971-1972 was $7,230 compared to the beginning salary of engineers,
$£10,6203 accountants, $10,140; physicists, $10,224; production managers,

’

§9,312; and female home economists, $7,932,!<

Fhe meuan starting-salaries of teachers and other '‘graduates with
bachelors degrees for 1970-1971 rates teachers at the bottom of the
scale., Teacher organizations have led the fight for more money and
greater fringe benefits, However, teacher salaries are not as vet
commensurate with other professional occupations,

With higher salaries for teachers it can be hvpothesized that
there will be greater job satisfaction and more loyalty to the schools.
There will be greater retention of teachers within districts. This
will build more stabilized, experienced staffs and lead to better
Inservice programs. There will be less meonlighting and greater
incentive ror high performance.

The voal of raising teacher salaries is to raise professional
standards and increase professional performance and educational output.
A teacher should be able to advance by remaining a classroom teacher
instead of having to do so by moving into an administrative or
supervisory position., To date this has been the onlv alternative for
those teachers who stav in the public schools,

Teachers' Time

Teachers need a greater opportunitv to use their protessional
skills.,  Teachers tvpically work a 48-hour week. In addition,
they wrade papers, keep records, issue texts, have supervisory duties,
collect money and have a host of other chores. Because of this, there
is little time and enceruy or administrative encouragement to keep up
with Jevelopments in the Jdisciplines and develop imaginative
instructional materials.  The teacher's professional pride is damaged
whan a part of his dayv is taken up with clerical and subprofessional
tasks,  According to Trump, this leads to low morale.

Fet us rirst take a look at the class load as an important time
variable.  Teachers are scheduled for too many classes per week and

2F, Fndicott s 'Salaries of Bevinning Teachers and Beypinners in
Other Protessions," NEA Rescarch Bulletin, Vol. 49, No. 3 (1971),
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the classes are too large. This gives the teacher little time to do
what he is supposed to do. A recommended solution to this is to cut
down the number of classes per week. Generally teachers have five
classes per day, with the remainder of the time spent in some
supervisory capacity. The schedule should be made more flexible so
that the students and teachers can break away from the convention of
five classes per day per week. Changing the length of class periods
is another type of schedule flexibility. A school day may be divided
into 15 or 20 minute modules and different classes may meet for a
varied number of modules--one, two, three, five, or any number desired,
depending upon the purpose of the class. Under the module system,

it is also possible to have classes meet on certain specified days of
the week instead of every day.

Another possible step in schedule modification is to leave open
one or two periods near the middle of the school day. During this time,
students can be scheduled for a variety of activities-~discussions,
lab work, independent study, etc. A more radical type of modification
is provided by scheduling classes for four days a week. One full day
a week then can be kept free of regular classes. Several school
systems have already adopted this system, and set aside every Friday
for professional growth.

These suggested methods of schedule modification should be used
only as first steps and not as ultimate goals.!3 Initiating one of
these schedule modifications would lead to lighter class loads for
teachers because all three alternatives leave the teacher with time
when he will not have regularly scheduled classes. This will also
provide time when teachers in the same discipline can meet and discuss
common problems.

Another factor which diffuses the teacher's time is the large
amount of c¢lerical and noninstructional tasks which have to be done in
the course of every day's activities. For many years, the American
Federation of Teachers has been engaged very successfully in a
struggle to remove nonessential tasks from the workday of the teachers.
[llustrative of this is the provision in the collective-bargaining
contract negotiated by the Washington, D.C., Teachers Union, AFT Local
6, in which 20 clerical-tvpe tasks are identified in the clause
dealing with "relief from nonteaching duties."14 C(lerical work in
this context means preparing lesson plans, typing and duplicating
materials, taking records, preparing reports, and other "routine"
services that fall below the professional level of teaching. These
noninstructional tasks can be diminished by the use of instructional

assistants--general aides (paraprofessionals) and instructional secretaries

or clerks.

D3Trump and Baynham, op. cit., p. 6.

No. 12 (Washington, D.C., 1970), p. 4.
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According to David Turner, University School . 7 Kent State
Universfty, instructional secretaries can help it .t paring materials,
performing routine clerical duties, checking pap , ordering materials
for instruction and making arrangement for educational experiences,
assembling information for use in teaching or guidance, and preparing
communications with parents or outside agencies.

The Davidson County Tennessee Study showed that nine instructional
secretaries serving 61 teachers vere able to save approximately 6,000
hours of teaching time during the 180-day teaching year. This means
that slightly less that 100 hours per teacher were saved per year
with a sccretary-teacher ratfo of approximately one to seven, This is
based on a 4-hour work day for the secretaries. The teachers' records
indicated that 76 percent of the time saved was used for purposes
directly related to the instructional program. The time was used in the
following ways: planning, instruction in class, guidance, relaxation,
professional study, community activities, gersonal activities, home-school
relations, and extracurricular activities. 5

There are many ways the paraprofessional can help in the area of
noninstructional tasks. 7They can help get and set up experiments,
operate audliovisual equipment such as projectors, help with inventories
of books and supplies, monitor pupil activity, escort children on
errands outside the classroom but within the school, make arrangements
for field trips, and read aloud or listen to children reading.

The lesson plan is also a time consumer. It should be pointed out
that lesson plans in the plan book and the actual behavior of teachers
and pupils, as well as events within the classroom, are frequently
very different things. Part of the teacher's function is to prepare
her work., Written plans, hovever, bear no relationship to superior or
improved teiaching., The writing out of lesson plans is not a necessary
function of the teacher. :

Misassignment

Much remains to be known about the relationship of teacher
preparation to teacher effectiveness. It would seem reasonable to
assume that teachers are not generally arbitrarily assigned to teach
a subject for which they have had no preparation., Nevertheless, either
because a specialist in a certain discipline is unavailable or because
it is inconvenient to hire one, misassignment is commonplace in the
public schools. For the purposes of definition, we will detfine
misassignment as placing the wrong teacher with the wrong students at
the wrong time,

robert Bhaerman, "Paraprofessionals and Professionalism," AFT
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A natjonwlde misassignment study sponsored by the NEA gives
some hint of jts extent, A total of 1,035 survey questionnalroes
were returned which deseribed 677 cases of migassiynment,  The
actual focidence 1s probably much higher since 40 percent of all
wducators to whom the questionnairve was sent failed to roeturn {t.
Fifty=nine percent of the cases Involved lack of subject-matter
competence, th

ceachers think of themscelves as specifie kinds of teacherg=-
mith, English, sccondary, clementary, cte. This is the way they arve
trained and certified. Misassignment could be a contributor to a
teacher's lack of self~confidence. A teacher's image of himself is
by no means unrelated to his performance in the classroom. If teachers
are not qualified to teach in different disciplines and thev are ag-
signed to teach in those areas, both the teacher and the student
usually suffer. The frustration of trving to keep ahead of the stu=
dents In an unfamiliar content area is of no advantage to the students
and often leaves the teacher with the fear of fallure.

Evaluation

Most teachers dlslike being evaluated. In fact, sometimes
excellent teachers move from one district to another just to be in
a school that has less supervision., Teachers resent and resist
evaluation because generally thev feel insecure; thev sece it as
artificial and as an intrusion on their classroom autonomyv,

Most present evaluation systems are not gencrally based upon
any proven standards of teaching. They are usually basced on such
nebulous criteria as the professional organizations one belongs to,
how well one conforms to administrative policies, skill in lesson=-
plan making, personal appearance, control of class. This type of
criteria inevitably leads to harassment of the teacher. If evalu-~
ation is going to continue to be a part of the educational process,
then a system must be devised that involves the tcacher in its
development, is based upon research evidence regarding criteria of
excellence, and is basically oriented toward constructive ends.

When evaluation is atfirmative rather than vindictive, there is
no reason why a multitude of resources cannot be utilized: peers,
supervisors, college personnel, self-evaluation (e.g., Guided Self-
Analysis), and even student assessment, There is no reason why some
combination of devices cannot be used, for example Minnesota Teacher
Attitudes Inventory (attitudes), Allport=-Vernon Lindzey (values),
Interaction Analysis (verbal behavior), Withall's Social-Emotional

16Bronton, op. cit.
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Climate Indes, or the Spaulding Teacher=Activity Ratlng Schedule
(interpersonal redationships).  (Notet In the article on teacher
effoctiveness In the Enevelopedia of Fducational Rescareh, Flanders
reports with cautious optimism that the tools teedod for tho antlysis
of the teaching=learning procoess ate gradually being developeds  He
writes that, "The prepunderance of ovidence gatherod so far would
indfcate that most curvently practicing teachers could adopt patterns
whivh are wore responsive to the fdeas and eopinfons expressed by
pupils and realize a gain {n both positive pupil attitudes and pupil
achlevement ")

Participation

Twichurs basically want acceptance and recognition of their
competencies in thelr own areca of responsibility, Thev want to
participate in decisfoumaking processes in the school.,

Elton Mavo, John Dewey, ct als, found in their human-relations
school of administration that nonauthoritarian leadership, such as
democratic leadership of a4 sort that cncouraged an atmosphere of
participation and communfcation, an atmosphuere which expressed con=
cern for people and not Just concern for workand an atmosphoere of
interest and fafrness provided the best setting for Increased effl=
ctency.!7 A study of a large number of school systems revealed tlhat
teachers who participate rogularly or actively in the development of
policies and plans arce more likely to be enthusiastic about thelr
school svstem than those who participate not at all or to a limited
extaent.,

Teachers are increasingly beling lnvited to help formulate policy
decisionsy but participation is sporadic and informal except where it
{s made a contractual requirement. 1f teachers are involved in policy-
making, decisionmaking, and matters that dircctly concern them, then
it can be assumed that this will lead to greater job satisfaction,
Serious consideration should therefore be dirceted toward increased
teacher participation in cducational decisionmaking.,

Teacher organizations have had much to do with the demands of
school staffs for fuller participation in the formulation of school
policies. A strong teachers' organization can affect local policy
in many ways. Through voicing positions on c¢rucial educational
fssues, the teachers' union can guide the hoard's decisions.  Another
wav s by campaigning for or against {ssues brought to the people for
voteo,

17Chvck, op. cit.
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Another advantage of Increased participation of the staff in
declgionmaking is that it generally leads to a more democratic
process and organization in the end. This results in an increase
in the sharing of informatlon, ideas, and resources, Channels of

communication are improved batween the teacher, student, adminis-
trator, and community.

It is difficult to delineate in a procise order of importance
all of the environmental factors that enter into the effectiveness
of teachera, We assume that the variables discussed here affect

student and teacher performance and strongly influence the relative
success of educational programs.
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Chapter 10
SCHOOL REFORM, EDUCATIONAL CHANGE, AND PUBLIC POLICY
by

Lee Anderson
Northwestern University

The central issue in this essay can be simply stated: What pro-
cedure is needed to achieve substantial school reform? To pose the
issue is one thing. To deul with it is quite a different matter for
inherent in the question is a series of complex issues not subject
to easy resolution. The issues in respect to school reform will be
discussed from the perspective of the public policies that would be
appropriate to promote school reform.

These issues-can be discussed by noting three general public
policies that might be pursued concerning the problem of school re-
form. One is a policy of "benign neglect." 1In essence this is a
policy of nonaction. This policy is reasonable if any one of three
conditions prevail: (a) school reform is not a serious or pressing
social problem, (b) the likelihood of realizing school reform is as
great if not greater in the absence of planned reform efforts as it
is in the presence of such efforts, or (c) school reform is a problem
which is not susceptible to treatment through governmental action
regardless of the content or character of that action. None of these
conditions can be supported by practice, logic, or from the educational
literature, and, therefore, a policy of benign neglect is an inappro-
priate response to the problem of school reform.

A second possible approach to the problem of school reform is a
policy of "muddling through."* Such a policy would consist of a series
of fragmented and disjointed programs. A policy of muddling through
would be acceptable under either of two conditions. 1If it were effec-
tive in dealing with the problem of school reform and/or if it were

lWe do not use this term in a derogatory sense. The concept of
"muddling through" as an approach to complex public policy issues
has a respected history and elaborate rationale. See Charles E.
Lindblom, '"The Sense of Muddling Through,'" Public Administration
Review, Vol. 19 (1959), pp. 79-88; and David Braybrooke and Charles E.
Lindblom, A Strategy of Decision: Policy Evaluation .s a Social
Process (London: Collier-Macmillan Limited, 1963). For an analysis
and critique of the Lindblom argument see Charles L. Schultze, The
Politics and Economics of Public Spending (Washington: Brookings

Institution, 1968).
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the best of all possible alternatives. The former is not the case
and the latter judgment should not be assumed until an alternative

P4y

is thoroughly explored.

The third alternative might be termed "strategic" policy. Such
a policy would consist of a set of integrated programs which collec-
tively form a coherent, although open-ended strategy for bringing
about school reform. A "'strategic" policy will be reasonable if two
conditions exist! a higher probability of success than the available
alternatives; and if it is intellectually possible to design and
politically feasible to execute. There are no doubts about the first,
and cautious hope about the second. Moreover, there are no substan-
tial costs, beyond frustrated hopes, in opting for "strategic" policy.
Should the option not work and the effort to develo» such a policy
becomes a policy of "muddling through," the effort to reform is no
worse off than if the latter had been selected in the first place.
On the other hand, if it works aund the assumption about relative
payoffs is correct, then a great deal has been gained.

Having set forth three alternative approaches to a policy of
school reform and having indicated a preference for a "strategic"
policy, a discussion of the issues central in the development of a
strategic policy of reform can be summarized in the following ques-
tions.

1. What s the relationship between school reform and
educational change?

2. What are the preconditions for educational change?

3. What is the relationship of public policy to the
precon'itions of educational change?

4. What are the implications of the analysis of these
three issues for the design of a strategic policy
of reform?

Before moving on to a discussion of these issues, the definitions
and the conceptualization that underlies these four questions should
be set forth. "School reform; as used in this report, refers to
improvements in student learning. A school is reformed when between
time one and time two improvement in level of student learning has
occurred which is uot simply attrlbutable to change in the compo-
sition of the school's student body or change that could be attri-
buted to nonschool factors such as maturation or family effects.

21bid.

—248~-




whe

The term "educational change" refers to any planned alteration
or intended innovation in the cducational enterprise.3 A later
discussion will be less general and distinguish five major domains
in which planned innovations can potentially occur. For the present
a general discussion is adequate except to say that incorporated into
the notion of change is the implementation of innovations as well as
their adoption. Educational change has not occurred if an innovation
has not been implemented as well as adopted. There is a difference
between the two. For example, there are schools which have adopted
new instructional programs such as modern mathematics or a new science
curriculum but have never fully or even partially implemented them.4

"Preconditions of educational change" refers to phenomena that
must be present for educational change leading to school reform to
take place. Examples of such phenomena include the existence of a
certain type of knowledge, the existence of certain competencies
within indiviuals, and the existence of certain organizational
capabilities.

"Public policy" is an ambiguous and bothersome term. In this
discussion it simply means the actions taken, the decisions made and
the activities or programs supported by public officials responsible
for education at local, State, and national levels. Flaboration will
be pgiven later but this general conception of public policy suffices
for now.

The phenomena just defined are interlinked in the following
manner:

School Educational Preconditions of Public
Reform € Change < Educational Change < Policy

5This definition of educational change as planned alteration
or intended innovation excludes evolutionary or unplanned change,
The latter is obviously an important type of change, but bv definition
it is change which is not subject to control. TFor a brief discussion
of the distinction between planned and unplanned change sce Neal
Gross, et al., Implementing Organizationad Innovations: A Sociological
Analysis of Planned Educational Change (New York: Basic Books,
1971), pp. 19-20.

I ne .

/,

<+ . .

Secv ibid. for an extensive and well researched case studv of
educational change that emphasizes the importance of the implementation
phase of innovation. See also Sevniour Sarason, The Culture of the

School and the Problem of Change (Boston: Allvn and Bacon, 1971).
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School reform is a consequence of the occurrence of educational
changes. In turn, these changes are the consequence or product of
the existence of factors which are necessary and sufficient precon-
ditions of planned change. Public policy is part of the means
through which the preconditions of educational change leading to
school reform are created or generated.

The Relationship of School Reform
gpd Egucational Change

With these definitions and this conceptual framework in mind,
a treatment of the first of the four general issues noted above can
now be presented, namely: What is the relationship between school
reform and educational change?

As noted previously the terms school reform and educational
change are not one and the same. Reform refers to an increase in
level of student learning and educational change to alterations in
the structure or process of schooling. Reform implies educational
change in the sense that there can be no reform without educational
change. On the other hand, reform does not automatically follow in
the wake of educational change. As logici~as would put the matter,
educational change is a necessary but insufficient condition of school
reform. Hence, it is critical in the design of a strategy of reform
to inquire into the relationship between school reform and particular
kinds of educational change.

Any discussion of improvement in the schools should include
evaluative criteria that tell when the intended improvement has been
achieved. It is not possible to establish ultimate standards in
school reform because the criteria applied to the judgment of suc-
cess in school reform are relative and dynamic. They are relative
because the changes that occur must be compared with the starting
point prior to reform and the amount of change that occurs from that
point forward. If the amount of change is measured according to
increased pupil progress, for example, then the limit of reform is
never absolutely defined for who is te say that pupils could not
learn more than is represented by any given level of achievement?
One could never sayv that reform has been completed and that a desir-
able but static state of affairs has been developed. It is realistic
onlv to speak of reform as a degree of change in which the change
increases the likelihood of improving the desirable consequences of
school activities. ‘For this reason absolutes and clearly delineated
judgments with yes and no answers to questions about school reform
are available only within an operational context. However, criteria
for success can be listed within that context and the insistence that
a resolute effort can be made to achieve those standards is possible
and desirable.

T NSy
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The criteria for judging the success of reform efforts are
dynamic because the knowledge base on which the criteria are based
is also in a state of change. The process for reform might be re-
examined to make certain they reflect changes in the times. The
changing and relative criteria for the judgment of successful school
reform make it unlikely that constant outcome will be maintained for
a long period of time in the development and installation of educa-
tional reform. Long-range goals for reform provide benchmarks for
reform but once these standards are met, adjustments in those goals
should be made according to the experience of the effort.

In setting forth a position about the reform of the schools, the
best that can be done is to establish standards and criteria for
reform, identify the domains that come under the aegis of reform,
analyze each of the domains independently and according to the rela-
tionships among them, and recommend the approach in public policy
that is most likely to be successful in carrying out reform. The
standards and criteria for reform are listed in the recommendations
of this report. This scction, however, deals with the analysis of
the domains for reform.

In providing such an analysis of the domains for change, one
cannot say, for instance, that reform in school finance has been
achieved to a sufficilent degree; one can only say that reform has
been achieved to the extent that the amount or efficiency of the
dollars involved has been altered and that the change is yielding a
better return for the investment than previously.

It is also difficult to establish clear distinctions between the
several domains as to their dependence or independence from one another.
The likelihood that reform in one domain of the school will have secon-
dary or tartiary effects on another domain in contrast to sweeping
reform that requires alteration in each of the major domains of school-
ing is critically linked to the role of public policy, the priorities
in reform and the establishment of procedures for reform. Later in
this discussion, attention will be given to this concern. 1In general,
at this point it should be stressed that one should not claim a reform
effort has failed if one or more of the domains is insufficiently
supported or implemented. One could only conclude that the reform
movement was less successful than it otherwise would be if all domains
for reform were optimized.

The degree of reform is also contingent on the unit of analysis
and the target for reform. If a given school reform enables student A
to progress from point B to point C, then student A is a success case
if point C represents achievement that was judged to be adequate for
successful school reform. Even if no other students in the entire
system were affected by the reform effort, one could conclude that
the reform effort was successful for student A if his progress could
be tied to the reforms that took place in the school. It is unlikelyv
that anyone would consider the successful achievement of one pupil
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to be sufficlent as a criterion of successful school reform. On the
other hand, if a given school system can provide for all students to
move from point 8 to point D and point D is maximum achievement of
all pupils, then the school svstem would be successful in achieving
school retorm. It is equally unlikely that any school system would
be expected to adapt to human factors and organize its resources so
well that every pupil attained nis maximum and no problems arose for
which ready solutions were unavailable., Somewhere between these two
extremes 1s the reality of schooi refurm.

In previous essayvs five major domains of potential educational
change were identified. These were:

l.  School programs

2. School personnel

3. The social organization and culture of the scﬁools
4, The governance of education

5. Schoul finance

Four questions should be answered about the relationship of
reform to change in these five domains. They are:

1. Is change in any single one of these domains a
sufficient condition of school reform?

2. In which of the domains is change a necessary
condition of reform?

3. What is the relationship among the education
changes deemed to be necessary to school reform?

4, Do the educational changes deemed necessary to
school icform collectively constitute a sufficient
condition of reform?

The first question in this series is most critical. It is most
critical because if there is one single domain of educational change
which is a sufficient condition of school reform then there is no
need to be concerned about questions two, three, or four., If there
is one kind of educational change which will result in school reform
if that change occurs, then policvmakers can target their attention
solely and exclusively upon inducing one domain of change. The other
or noncritical domains of change may be of considerable academic
interest and of practical import to individuals directly caught up
in these other changes but thev need not be considered directly in
the design of reform strategy.
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It would be fortunate if there were a single key to unlock
the door to school reform. What is the case? In order for any one
domain of change to constitute a sufficient condition of reform,
change in that domain must meet two criteria. It must directly
involve students and it must not be dependent upon change in other
domains. There are two domains of educational change that meet
the first criterion: change in school programs and change in the
competency of teachers. It is probable that any degree of substan-
tial change in these two domains is dependent on changes in school
finance and is probably linked to changes in the social organization
and culture of the schools. To accept this position is to argue for
dependence among all five domains of educational effort which would
require reform of the entire system or else the reform movement would
be frozen.into an unmovable position. . One might take that position
and contend that reform must be extensive or there is really no
reform at all.

Of course, a policy of gradualism in which a sequence of changes
might occur within one or more domains concurrently and the degree of
change with any given domain is systematically increased, may allow
for extensive reform to occur over a period of time. [Lven a tactic
of gradualism is premised on the expectation that all domains germane
to educational reforn must be altered before reform can be achieved.
Before concluding that all domains must be changed, consideration
should be given to reform within a single domain that may be a suf-
ficient condition for school reform to occur. Since school programs
are dependent on teachers for their implementation, it is apparent
that a change in the domain of school programs is not a sufficient
condition of change. Therefore, the only domain that might be changed
and be a sufficfent condition for change is the domain of teacher
competency.

It may be possible that within teacher training programs there
are sufficient resources that their reallocation might alter the
effectiveness of the schools and meet the requirements of school
reform. The limited financial resources of the schools suggest
that additional support is needed and that the domain of school
finance needs reform in order to alter and improve the training of
teachers. However, reform in school finance includes two dimensions.
One dimension is the increase in the financial support of the schools
either through new taxing procedures or rendering new decisions on
appropriations. The other dimension is the reorganization of school
expenditures within a given domain to utilize existiag funds differ-
ently.

In the domain of school personnel, if existing resources are
sufficient but need to be allocated differently, this domain might
be changed without support from any of the other domains and the
reform of the schools might occur in this area alone. The invest-
ment in preservice programs, student teaching experiences, inscervice
training, and the salaries and overhead for all supervisorv personncl
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should be examined to make certain the impact of the investment in
these services is appropriately directed. If such an examination
released sufficient funds to alter teacher training programs that
would make a difference in pupil learning, then the domain of school
personnel could proceed independently from reform in the other domains.
If insufficient funding could be located in this procedure or if the
changes in teacher training could not function effectively without
also changing the other domains, then the domain of school personnel
would be dependent on reform of the other domains, The probability
of initiating reform in the domain of school personnel is worth
attempting but the logic of the matter, given existing circumstances,
is that school personnel and the training they receive are not likely
to be altered appreciably or sustained over a period of time without
receiving the support embodied in the other domains.

In response to the question as originally posed, and with the
limited possibility that partial reform might occur within the domain
of school personnel, it is a reluctant conclusion that there is no
one single domain of educational change which is a sufficient con-
dition for lasting school reform.

The second question noted above asks what changes are the neces-
sary conditions of school reform. In respect to the five domains of
change under discussion, there are two logically alternative answers
to this question: (1) All five can be judged to be necessary condi=-
tions of reform or (2) change in one or more of the domains can be
deemed nonessential to the achievement of school reforr

It will be most beneficial if the second of the possibilities
matches reality. The fewer and less difficult the number of changes
that are nccessary conditions of school reform, the higher the like-
lihood that reform will be achieved. Once again preference and
perception of reality diverge. Logic suggests that change in all
five domains-~school programs, the competency of personnel, the
organization and culture of schools, the governance of education,
and the structure of school finance--is a necessary condition of
school reform,

The basis of this judgment is twofold. In the case of two do-
mains--school program and teacher competency--change is directly
related to reform in the sense that reform cannot occur unless change
takes place in these domains regardless of how extensive change may
be in the other domains. In the case of the other three domaing--
the social organization and culture of schools, the governance of
education, and school finance--change is indirectly related to reforn
in two important ways. It scems reasonable to believe on the one
hand that the effectiveness of schools as learning environments is
conditioned by the level of orpanizational health thev enjov and on
the other hand that change in governance, finance, and organizational
structurce and culture is related to the level of orpanizational
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hualth.s .Second, changes in school programs and in the competence
of personnel are linked to changes in other facets of the educational
enterprise and are the delivery system for those other facets.

SFor a discussion of the concept of organizational health as
applied to schools see Matthew Miles, '"Planned Change and Organi-
zational Health: Figure and Grant,'" in Fred D. Carver and Thomas J.
Sergiovanni (Eds.), Organization and Human Behavior: Focus on Schools
(New York: McGraw-Hill, 1969), pp. 375-388. Following in the tra-
dition of such organizational theorists as Agryris, Bennis, and Parsons,
Miles divides organizational health into three broad areas: task ac=—
complishment, internal integration, and the mutual adoption of the
organization and its environment. David Johnson has provided a useful
summary of Miles' conception of organizational health in each of these
areas:

In the task-accomplishment area a healthy organization is
one with (1) reasonably clear, accepted, achievable, and
appropriate goals, (2) relatively undistorted communica=-
tion flow horizontally, vertically, and to and from the
environment, and (3) optimal power equalization, with the
style of influence being .:.sentially collaborative, based
on competence and problem-solving needs, rather than upon
organizational position. In the internal=-integration
area a healthy organization is one with (1) full utili-
zation of its resources, which includes a relatively good
fit between the personal dispositions of its members and
the role demands of their positions (thus, teachers in a
relatively healthy school environment would have an ac=-
companying sense of self-actualization in terms of their
own goals and personalities), (2) an organizational iden-
tity clear and attractive enough so that members feel
actively connected with the organization, and (3) high
member morale, which involves feelings of well-being,
satisfaction, and pleasure at belonging to the organi-
zation, as opposed to feelings of discomfort, dissatis-
faction, and anxiety.

Finally, four dimensions of organizational health
deal with growth and change. They are: (1) innova-
tiveness; a tendency to grow, develop, change, diver-
sify over time, (2) autonomy; the ability to act from
internal strength rather than being a passive tool of
the environment, (3) adaptation; the simultaneous
changes in organization and environment that occur
continuously during organizational-environmental con-
tact processes, and (4) problem-solving adequacy: the
organization's ability to detect the problems which
inevitably arise, to invent possible solutions, decide
on certain solutions to adopt, carry them out, and
evaluate their effectiveness.

David W. Johnson, The Social Psychology of Education (New York: Holt,
Rinchart and Winston, Inc., 1970), pp. 252-253.
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The latter leads to the third question noted above, This is:
What is the relationship between change in the different domaing?
It is loglcally concelvable that there Is no relationship in the
senge that change In one domaln is independent of change in other
domains., A second possibility is that change in onc domain is
causally related to change in other domains in the sense that change
in one is a4 necessary and sufficient condition of change in others.
A third possibility is that the different domains of educational
change are functionally related so that change in one domain s
dependent upon change in one or more other domains,

Of these three logical possibilities the first can be relected
with ease. There is no theoretical or empirical warrant to believe
that change in the different domains of the educational enterprise
are independent of one another. The second possibility is intriguing
because if there are stronyg causal relationships between change in
different domains, then reform policy need not directly focus upon
all five domains even though change in all five is a necessary con-
dition of reform. Are changes in the five domains linked in strong
causal relationships? The answer appears to be no, but exceptions
occur to include some aspects of this option as fceasible, On the one
hand, increasing per-pupil expenditure does not necessarily cause
desirable change to occur in school programs or change in school pro-
grams does not necessarily result in change in teacher behavior.® on
the other hand, improved teacher competence may force school finance
to change.

The third possibilitv=-~educational changes are functionally
interrelated=-appears to be the most descriptive of reality. A
mapping of the network of dependencies and interdependencies that

6 Needless to say, when we sav that changes are not causally
related we are not saving that change in one part of a school does
not have anv ramifications for other parts. This would be patently
false. Changes in curriculum, in class scheduling, and so on do
have second, third, and fourth order consequences for other aspects
ot school operation., Watson illustrates this point very well:

« « « 4 change in teacher=-pupil relationships is
likely to have repercussions on teacher-principal
interact .on, on parent-principal contacts, on
pressure groups operating on the superintendent,
on board-member chances for reclection, and per-
haps on the relationship of the local system to
state or Federal agencies.

Goodwin Watson (kd.), Concepts for Social Change (Washington:
National Training lLaboratories, National Education Association,
1967), p. 20.




Tink chame together in the five domaling s wedl beyond the scope of
this papers Several folustreatlons are neededs U seoms feasonable
that .t chonwe i achool Tinancee {8 0 necessary, althouph an insuf=-
Piodenty condition of change in the other domains,  Any substantial
kind of curricalar reform seoms depeadent uapon change {0 the compos
teney of ctechers and very Likely upon change fn the culture of
schools, tTop example, in the socially shared pereept fons of what
Learning Is and how 1t comes ahout . ? Also, in many cases. change

in the wovernancee of oducation is a requisite of change In the
social organizat fon of scheols and in school proprams.'

The Tourth and Final quest fon notod above remains. Do the educa=
Lional chanpes deemaed necessary o reform when combined becone a
sutticlent condition of retorm?  They would it three conditions hold,
The domaing of chande necessary to reform must be accurately fdenti-
Cieda Y Those responsible for inducing change in cach of the domains
must know what jfnnevations are neededs Three, these needed innovas
tions ritst be successfully faplemented.  Unfortunately, no one can
srarantee that these conditions will holds therefore, a prior knowle
vy 1 police premised on this analvsis will in fact lead to school

‘See Sarason, op. et

xSuu Gross, op. vlb., for a description in one setting of one

pattern of dependencies,
G
We recognize that we may anot bave done this, oOur analvsis
pres pnoses that school reform can occur in the absence of two
kinds ot change which some analvsts insist are necessary condi-
tions of reform,  These are school [ntegration and/or hasic
structural changes {n the sociocceonomic organization of American
society,  For example, Horriotte and Hodgkins probably reflect
the judgment ot several students of school reform in observing:

voeow We oxpect that the greatest change in the
structure and functioning of the Amcrican public
school in less modern arcas will come not from
local, State or Federal inftiative focused di=
rectly upon the schools, but rather trom external
forces that can modify the socio=-cultural context
in which these schools celste We suspect that
unt il the local environment which supports, main-
tains, and controls the American public school
can be changed, little videspread change can be
made in the structure of the school [tself,

Robert E. Herrfotte and Benjamin J. Hodpkins, "Social Context and
and the Schoolt  An Open System Analvsis of Social and Educational
Change," Rural Sociology, Vol. 34 (lune 1969), p. 163,
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reform, ls unknown. This point is not made as an academic expression
of uncertainty but because this point, like the other drguments oute
lined in this section, has significant impact for the design of reform
policy. Attention shall be given to this later. In summary form

the contlusions that emerge from this analysis of the relationship

of school reform and educational change can ow be stated. These

are four in number and relate to each of four issucs raised at the
start of the discussion,

[T
X,

st i 4‘?‘ e

el e

- 1. There is no one single domain of educational change

' which is a sufficient condition of extensive reform.
Partial reform or compromise in reform might occur in

any domain that has the resources and wisdom within it to
be independent of the other domains. Sustained reform
under these conditions is unlikely and permanent reform
will require support from other domains.

KN

2. Change in each of the five domains-=~in school pro=-
L grams, in the competency of school personnel, in the
R social organization and culture of schools, in the gov-
= ernance of education and in the political economy of

Ed school finance==-is a necessary condition of school re-
form.

3. Changes in the five different domains are functionally
T but not causally related.

L ;i Jh o~

4. Because of uncertainties inherent in the situation,
it is not possible to know a priori if collectively the
necessary conditions of school reform constitute a suf-
ficient condition of reform.

Educational Change

To this point the relationship between school reform and edu-
cational change was explored. Attention to an examination of the
conditions of educational change follows. Just as reform was viewed
as a consequence of the presence of changes that were necessary and
sufticient conditions of reform, cducational change can be regarded
as a resultant of antecvdent conditions. The issues in educational
change can be summarized as follows:

l. What preconditions must be presented in order for
educational change to occur?

2. What is the relationship between different precon-
ditions of change?

Before moving to a discussion of these issues, a very important
fact should be stated. This fact is that little is known about the
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dynamics and process of educational change, Such knowledge is
tequisite to a theory of educational change that would specify o
with precigsion and specificity the necessary and sufficient con- wm
ditions of change in the educational enterprise. Almost a decade .
ago Matthew Miles remarked that "we do not know with any clarity or
precision about almost every imaginable aspect of innovation in edu-
cation."10 Since that time the situation has changed somewhat but
not a great deal. Little is known about schools as social organi- =
zations, about the structure and functioning of the overall educa- ‘
tional enterprise and specifically about the process and dynamics

of planned educational change.ll

The regrettably limited character of knowledge about change is
cited for two reasons. One is as a note of caution to the discussion
that follows. The other is more important. The limited nature of
knowledge abpout the process and dynamics of educational change is
itself a significant fact that has substantial import for the design
of reform policy as shall be noted later.

What are the preconditions of educational change? This question
can be answered by examining the assumptions that underlie four pre-
vailing conceptions or models of educational change. These are:

1. Educational change as a process of research, devel-
¢pment, and diffusion.

2. Educational change as a process of organizational
development.

3. Educational change as a process of personnel de-
velopment.

4. Educational change as a political process.

lOMatthew Miles, "Educational Innovation: The Nature of the
Problem," in Innovation in Education (New York: Teachers' College,
Columbia University, 1964), p. 40.

llSarason remarks,
« +« o« there is growing awareness that we know far less
nbout the actual functioning of schools and school systems
than we have realized. 1If this is true, it suggests that
our past efforts to change and improve our schools have
been less than successful in part because we thought we
knew what we needed to know about the actual functioning
of these complex organizations. In short, the problem has
resided not only "out there'" in the schools, but in the
ways in which we have been accustomed to thinking about
what it was that needed Lo be changed, and these wavs of
thinking prevented us from recognizing what we did not
know but needed to know. (p. 230.)
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The first of these approaches, which is commonly termed an
RD & D model of educational change, is perhaps the single most
widely prevailing conception of educational change.12 In this
model, change is seen as the end product of a four-stage process.
Through educational research new knowledge is produced. This knowl=
edge serves as a base for the development of new educational products,
.. practices, or procedures. These innovations are then disseminated
= to educational decisionmakers and practitioners. Some fraction of
- the latter then adopt, pilot, and implement some fraction of these
# innovations in schools or other educational institutions.

According to this model, the conditions of educational change
appear to be:

1. An expansion of basic and applied knowledge about
learning, schools, and schooling.

2. An expansion in the range, number, and quality of
educational innovations.

3. An expanded and strengthened communication system
through which the findings of educational research can
be transmitted to the developers of innovations and

: these innovations in tura disseminated to potential

N adopters.

Do these conditions constitute necessary and sufficient con-
ditions of educational change leading to school reform? They appear
to be necessary but not sufficient conditions of reform producing
change. They are necessary conditions for the following reasons.
First, in each of the five major domains of education discussed in
the previous section, the level of basic knowledge about relevant
variables and their interrelationships is inadequate. A mapping or
invencory of the state of affairs in respect to basic knowledge in
each of the five domains is beyond this paper but such a mapping
would show deficiencies in each domain. For example, knowledge
about the social organization and culture of schools is extremely
limited. It is known that schools are peculiar blends of diverse
and partially conflicting organizational elements, such as some
bureaucratic elements, some elements characteristic of professionally
controlled organizations and some elements characteristic of laissez-
faire systems in which the level of social control is very low.l3

lzcuba and Clark perhaps provide the most elaborate conceptu-
alization of this model.

Bgor a good discussion of this point see Dan C. Lortie, "The
Balance of Control and Autonomy in Elementary School Teaching," in
Amitai Evzioni (Bd.), The Semi-Professions and their Organizxtlon
(New York: The Free Press, 1969), pp. 1-53.
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In the absence of additional knowledge, it is impossible to accu-
rately locate schools in a taxonomy of social organizations, let
alone map the variances that exist between large and small schools,
schools in large and small districts, schools serving rural communi-
ties, urban communities, and suburban communities. Much the same
can be sald in respect to the governance of education. Studies of
the political life of the educational system in contrast to simple
descriptions of formal structures or legal forms have just begun.lé

There is a need to continuc developmental work in each of the
five areas. Tn some areas, promising breakthroughs seem near in
respect to the development of more effective alternatives to the

status quo, such as performance-based teacher education programs,

protocol materials, and microteaching.ls In other areas the devel-~
opment of innovations has just begun. The social organization and
culture of schools, the governance of education, and the political
economy of school finance come immediately to mind. TFor example,
alternative models or approaches to expanded parental, teacher, and
student participation in educational decisionmaking are in rudimen=
tary stages of development; an intense secarch for viable alternatives
to prevailing modes of school finance has just begun.

[t is hard to imagine a communication system in an advanced
society that is more underdeveloped than that which exists in
American education. It scems unlikely that substantial progress
tovard school reform can be nmade until the traditional isolation of
teachers from one another, the isolation of schools from each other,
and the mutual isolation of schools and knowledge=-producing insti~
tutions is superseded by a far more elaborate communications network.

For these reasons the R v & D model points to three significant
and necessary conditions of educational change leading to school
reform. However, as indicated, they are not sufficient preconditions.
For the latter to be the case, at least two characteristics would have
to be present in the educational system.

All schools would need a very high and similar capacity to adopt,
implement, and institutionalize educational innovations. Clearly
this is not the casce. Many commentators argue that schools, in

Ve s customary to date the beginning of a self-conscious study
of the politics of education to be the publication in 1959 of Thomas H.
Eliot's article, "Toward an Understanding of Public School Politics,"
American Political Science Review, Vol. LIT (December 1959), pp.
1032=-51.

3500 Benjamin Rosner, The Power of Competency=Based Teacher
Education (Report of the "Outside Track" of Task Force '72 of the
U.s. Office of Education) (Boston: Allyn and Bacon, 1972).
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comparison to other organizations, are resistant to innovations
because of peculiar organizational and functional characteristics.
Whether this is true or not, it is clear that some schools have a
greater capacity to absorb innovations-~generally those serving
high SES communities=~than do other schools=--generally those serv-~
ing low S.3 communities. In short, the impact on educational change
of RD & U investment seemingly has the least impact on schools that
experieuce the greatest need for reform.17

16

For the preconditions of change specified by an R D & D model
to be sufficient conditions of educational change, there would need
to exist a congensus of values and perceptions among various role
occupants~-researchers, developers, disseminators, and adopters—--or
in lieu of this, there would need to exist a set of power relation-
ships that created a linear system of .accountability.l8 Researchers
would need to hold developers accountable for their action; devel-
opers would need to hold disseminators accountable; and disseminators
would need to hold adopters accountable. These conditions do not
characterize the American educational system. There are substantial
differences among researchers, developers, and practitioners, and
none are in a position to hold the others accountable for their
actions.

A second approach to educational change is termed an organiza-
tional development model of change.19 In contrast to the RD & D

16See, for example, Goodwin Watson (Ed.), Change in School Systems
(Washington, D.C.: National Training Laboratories, NEA, 1967), J. R.
Frymier, Fostering Educational Change (Columbus, Ohio: Charles E.
Merrill Publishing Company, 1969), and Ronald and Beatrice Gross
(Eds.), Radical School Reform (New York: Simon and Schuster, 1969);
and John Granito, "Preparing School Leaders for Educational Change,"
~ Journal of Research and Development, Vol. 5 (Spring 1972), pp. 64~70.

17See Morris Janowitz, Institution Building in Urban Education
(New York: Russell Sage Foundation, 1969), p. l4; Ronald Campbell
and Robert Bunnell, "Differential Impact of National Programs in
Secondary Schools," The School Review, Vol. 71 (1963), pp. 464-476;
and Gordon Cawetti, '""Innovative Practices in High Schools: Who Does
What--and Why--and How," Nation's Schools, Vol. 74 (April 1967),
pp. 56-60.

18For a brief discussion of this point see Ernest R. House,
"A Critique of Linear Change Models in Education,' Educational
Technology, Vol. XI (October 1971), p. 35.

19For a discussion of organizational development see Miles,
"Planned Change and Organizational Health," op. cit.; Paul C.
Buchanan, '"The Concept of Organizational Change, or Self-Renewal

&
-262-



approach which focuses attention on the development and diffusion
of innovations, this model focuses upon schools as organizations.
The organizational development model sees educational change as a
product of growth or increase in the organizational capacity of
schools to constructively change in response to changing environ-
ments, expectations, and demands.

>¥|§ i‘i;“ ?_ Bk s
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= This model of educational change directs attention to the
conditions internal to schools that must be present if chan%e is
B to occur. What are these? At a minimum they appear to be:40

1. The existence of incentives to change created by a
confluence of internal and external dissatisfaction with
the performance of the organization.

N 2. The existence of power to change in the sense of a
' freedom from external constraints that prevent or se-
verely restrict any alteration in the status quo.

3. The existence of leaders capable of mobilizing sup-
port for organizational members who encounter diffi-
culties or problems carrying out new roles and responsi-
bilities.

- 4. The existence of a plan for change that grows out

N , of a systemic self-examination of past practices and
current problems and which anticipates and provides for
the technical assistance and material resources organi-
zational members will need in order to assume new roles
or carry out new activities.

as a2 Form of Planned Change," and Matthew B. Miles and Dale G. Lake,
"Self-Renewal in School Systems: A Strategy for Planned Change," in
Goodwin Watson (Ed.), Concepts of Social Change, op. cit., pp. 1-9,
81-88; Paul C. Buchanan, "Innovative Organizations =-- A Study in
Organizational Development,'" Applying Behavioral Science Research in
Industry, Monograph No. 23 (New York: Industrial Relations Counselors,
1964), Paul Buchanan, "Crucial Issues in Organizational Development,"
in Change in Social Systems (Washington, D.C.: Cognitive Project for
Educational Development, National Training Laboratories, National
Education Association, 1967).

Our statement of these conditions reflects an effort to ciystalize
and put in brief summary form a set of factors which are commonly
noted in organizational change literaturc. We have relied particu-
larly on Gross, op. cit., Sarason, op. cit., and L. E. Creiner,
"Patterns of Organizational Change," Harvard Business Review, Vol. 45
(1967), pp. 119-131.

201p 4.
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5. The existence of the financial resources above and
beyond everyday operating costs that are necessary to
the development and implication of a chanre plan.

6. The existence of sufficient time to plan and carry
out innovations.

The preconditions of change implied by an organizational develop=-

ment model are necessary, but insufficient conditions of educational
change requisite to substantial and widespread school reform exist.

There can be no reform producing educational change that is not change

in schools, and schools cannot change unless the incentives to change
and organizational capabilities of change are present. On the other
hand, it is equally obvious that schools are not autonomous, self-
contained organizations. They exist in and interact with an environ-
ment that at once constrains and nourishes them. The emergence of
the preconditions necessary to organizational change in schools is
conditioned by conditions within the schools' external environment.
For example, the existence of power to change (as defined above) may
well depend upon school decentralization and this can come only from
decisions made at the school district level or perhaps at the State
level. Similarly, schools import many of the material resources and
much of the technical assistance needed in the execution of planned
organizational change. If the environment does not contain the
needed resources or technical expertise, a school's effort at planned
change cannot succeed.

A third approach to educational change is through educational
personnel development.21 Whereas the R D & D model focuses upon the
development and dissemination of innovations and the organizational
development model focuses upon organizational and situational factors
preconditioning change, this model focuses upon the attitudes, knowl-
edge, and skills of teachers, administrators, and other educational
personnel. Educational change is seen as a result of change either
in the types of individuals recruited into and trained for the edu-
cational profession and/or change in the competency of existing

? - 1 d
2lyor example, Katz and Kahn observe:

The major error in dealing with problems of organi-
zational change both at the practical and theoretical
level is to disregard the systemic properties of the
organization and to confuse individual change with
modifications in organizational variables, behavior
related to such things as role relationships. . . .
The confusion between individual and organizational
change is due in part to the lack of precise termi-
nology for distinguishing between behavior determined
largely by structured roles within a system and be-
havior determined more directly by personalitv needs
and values. The behavior of people in organizations
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educational personnel. This model posits that if the right kind
of people can be recruited into education and if they can be prop-
erly trained, desirable changes will occur within schools.

This model implies the following preconditions of educational

change:

1. The existence of school personnel who are psychologi~
cally open to change or at least not hostile or resistant
to change.

2. The existence of school personnel with the competen-
cies requisite to their organizational roles and tasks.

3. The existence of school personnel representing a broader
range of ethnic groups, social classes, and experiential
backgrounds than is currently true of the educational pro-
fession.,

The preconditions of change pointed to by the personnel develop-

ment model are necessary preconditions of educational change leading

to school reform but are not sufficien* in themselves. The reason
they are necessary conditions is obvious from the analysis in the
previous section. The arguments for change (improvement) in the com=-
petency ot school personnel was given as a necessary condition of
reform. The reason the preconditions of educational personnel are
not sufficient conditions of reform is twofeld. First, as previously
indicated, there are other necessary conditions of reform in addition
to change in the competency of educational personnel. Secondly,
change in the latter does not necessarily lead to other types of
changes necessary to school reform. Because schools are formal orga-
nizations the behavior of individuals within them is determined by
structural factors as well as by the attitudes and competencies pos=
sessed by teachers and administrators. As many critiques of the
human relations approach to organizational change indicate, struc-
tural changes do not necessarily follow behavioral changes.22

is still the behavior of individuals, but it has a
different set of determinants. . . . Scientists and

- practitioners have assumed too often that an indi-
vidual change will produce a corresponding organi-
zational change. This assumption seems to us
indefensible.

Daniel Katz and Robert L. Kahn, The Social Psychology of Organizations

(New York: John Wiley and Sons, 1966), pp. 390-91, 450-51.

22This is the model which would appear to inform such Federal
programs as Triple T and Teacher Corps.
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The fourth model of change--educational change as a political
process~-is less well developed than the previous three models but
currently attracts a great deal of attentlion.23 This model posits
that educational change is a resultant of change in the distribution
. of political power within the educational system and in the power of
= the education interests in the society as a whole. Specifically the
= model asserts that reform producing educational change depends upon:
(1) enhancing the power of the clients of schools--parents, students,
community groups vis-a-vis school personnel, (b) enhancing the power
of teachers vis-a-vis administrators and lay boards, (c) enhancing
the power of schools as organizations vis-3-vis supporting institu-
tlons and organizations, for example, universities, R & D centers,
central staff, State departments of education, etc., and (d) en-
hancing the power of educators vis-3-vis political authorities that
allocate societal resources, e.g. State legislators and congressmen,

The preconditions of educational change that are implied by this
model appear to be:

1. An increase in the capacity of teachers to place
demands on the managers of schools for supporting ser-
vices and material resources, and for participation in
policvmaking,

2. An increase in the political capacity of schools to
place demands upon institutions and organizations that
service schools,

23.\’eedless to say there is no one single, agrced-upon model of
cducational change as political change. For example, teachers stress
the need to enhance their power vis-a-vis administrators and on many
occiasions resist the expansion of power on thc part of parents,
students, and community groups.

1y g perhaps a mistake to refer to this as a model since there
is no developed political theory of cducational change. Some of the
clements that might be enc mpassed in such a theory are found in many
places, including Luvern L Zunningham, Governing School A*pproaches
Lo Old Issues (Columbus, Ch. ¢ Charles E, Merrill Pub).. _ay Company,
1971) 3 Lawrence lannaccone and Frank W. Lutz, Politlcs, Fower and
Policv:s The Governing of Local School Districts (Columbus, Ohio:
Charles E. Merrill Publishing Company, 1970); Jay D. Scribner, "The
Policy Maker and Educational Change," The High School .Journal, Vol. 54
"obraary 1971), pp. 337-346;5 Jav D. Scribner, "The Politics of Edu-
cational Reform:  Analvsis of Political Demands," Urban Education,
Vol IV (1970), pp. 348-374; and Fred Wirt and Michacl Kirst, The
Political web of American Schools (Boston: Little, Brown and Company,
197.2).
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3. An increase in the political capacity of the codu-
cational enterprise to place demands upon the larger
political system for a larger share of socictal re-
sources and educational burdens.

The conditions of change posited by a model of educational change
as political change are like the conditions posited by the other modcls
in that they are necessary but are not sufficient conditions of change.
They are necessary for the following reasons. It is doubtful that
schools can meet their responsibilities without substantially ex-
panding their organizational capabilities and this can be done onlv
if they can increase their power to make demands upon the institutions
and organizations that allegedly service the schools. Since reform
producing change is expensive, it is doubtful that the necessary funds
will be forthcoming in the absence of a change in the power of educa-
tors to make demands upon the public purse.

While necessary to change, a redistribution of political power
is not a . 'ificient condition of reform producing educational change
for a simple but basic reason. All kinds of demands can be placed
upon organizations and institutions. Unless they have the technical
resources, the organizational capabilities and competent personncl
requisite to meeting the demands, the demands cannot be satisfied
irrespective of their legitimacy or intensity. Redistributions of
power in the absence of other changes result simply in political
conflict, not school reform.

Each of the four alternative approaches to educational change
is useful but partial. Each is useful in the sense that the model
points to a set of conditions that appear to be necessary precon-
ditions of educational change leading to school reform. The models
are partial in that the conditions they posit are not by themselves
sufficient conditions of reform generating change.

It is appropriate now to summarize the implications that flow
from this analysis of the four models. First, it appears that one
can distinguish between preconditions of educational change at three
different levels of the educational enterprise. One level is that of
the educational system as a whole. A second level is that of indivi-
dual schools that comprise the syste .. A third Lcvel is that of
individuals, particularly teachers and administrators. The first
level is called "systemic,'" the second "organizational," and the third
"individual." 1t is useful to distinguish between two types of precon-
ditions of change at each of these levels, one termed technological
preconditions and the other political preconditions.

These two sets of distinctions when combined yield a six-cell

table for classifying and locating different preconditions of edu-
cational change.
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Technological * Political i
Preconditions Preconditions =
of Change of Change s

The existence of basic knowledge The existence of means by which:

m; about: (a) school programs, schools can place increased s
% (b) the competence of school demands upon supporting insti-
a personnel, (¢) the social orga- tutions. =

nization and culture of schools,
; (d) the governance of education,
- and (e) the political economy

h of ichoo' finance.

The existence of means by which !
the educational system can place
1 increased demands upon the po=-
o Systemic litical system.

. Level The existerce of innovations in .

B each of these domains that are

superior to the status quo.

The existence of a communication ;
C system capable of disseminating
- relevant innovation to educa- =
z tional decisionmakers and =
practitioners.

The existence of incentives to
change generated by a conflu=~

The existence of a plan for
change that anticipates and

O
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Organiza-
tional
Level

Individual
Level

provides for techunical assis-
tance and material resources

needed by school personnel in
changing roles and behaviors.

The existence of financial re-
sources necessary to develop
and implement a plan of change.

The existence of sufficient
time for developing and
implementing a plan of change.

The existence of school per-
sonnel with competencies
requisite to the assumption
of new roles and the exe-
cution of new responsibili-
ties required by given
innovations.
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ence of internal and external
discontent with a school's
performance.

The existence of power to
change in sense of freedom from
external constraints that do
not allow for any alteration in
the status quo.

The existence of leaders ca-
pable of mobilizing support for
change and of providing social
support when teachers and other
personnel encounter difficulty
in carryving out new roles and
responsibilities.

The existence of school per-
sonnel who are psychologically
open to change or at least not
overtly hostile or actively
resistant to change.

The existence of school per-
sonnel recruited from a broader
range of ethnic groups, social
¢ liass and experiential back-
prrounds.
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Preconditions of Educational Change

Having specified two tvpes of necessary preconditions of -
cducat jonal change (technological and political) at three levels
of the educational enterprise (systemic, organizational, and indi-
vidual), attenrion can now be turned to the sccond issue posed at
the start of this section. This is: What is the relationship among
difterent preconditions of educational change?

As in the discussion of the relationship among different domains
of cducational change, three logical possibilities can be distinguished.
One is that the conditlons of cducational change are independent of
one anuther. No relationship exists between the presence or absence
of any given precondition and the presence or absence of any other
precondition. While a logical possibility, this is empirically
nonsensical,

A seccond possibility is that a network of powerful causal rela-
tionships link different conditions of change at different levels.
There is no evidence that this is the case and no theoretical warrant
to belivve it should be. For example, the existence at the systemic
level of new programs in teacher training doces not bring into exis-
tence the organizational incentives or capabilities to adopt and
implement such prosrams. The existence of demands on schools simi-
larly does not geacrate the technological capacities to constructively
respond to these demands.  In short, the presence of technological
preconditions of change is not a necessary and sufficioent condition
for the existence of political preconditions of change or vice versa.
The same Is true in respect to preconditions of change at the organi-
zational level and the presence of the latter does not guarantee the
presence of the necessary preconditions of change at the individual
Level or viee versa.

The third possibility Is that the different preconditions of
clange are interlinked in a network of dependent and interdependent
relationships.  This alternative appears to best mateh reality.  For
exanple, a "slum” school with both the incentive and capabilitv of
individualizing its ifnstructional prosrams cannot do so unless an
appropridate program cxistse  In turn the existence of such a program
depends upon the existence of requisite knowledge.  The latter, along
with the existence of motivation to develop such a program, depends
in turn upon the political capacity of "stum™ schools to place demands
upon cducational rescarchers and developers.  To take another itlus-
tration, a given innovation--such as "open classrooms”--can be
potentiallv available to a school but that innovation cannot be
successtully implemented in the absence of teachers with particular
competencics,  In turn the development of such competencies depends
upon the existence of leaders who can plan and orsanize an in=service
training program cultivating the requisite competencics or emplov a
cadre of appropriately trained teachers. And in turn this depends in
part upon the availability of relevant instructional materials,
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This concludes a brief and obviously cursory discussion of the
preconditions of educational change. The major points that have been
made are as follows:

1. There Is no single factor which Is a suffictient con-
dition of educational change leading to school reform.

2. There are both technical and political preconditions
of educational change at each of three levels: the sys-
temic,  the organizational, and the Individual.

3. Different preconditions of educational change are
functionally but not causally related to one another.

4. Present knowledge of the processes and dynamics of

cducational change and hence of the preconditions of
change Is limited and rudimentary.

school Reform and Public Policy

In the two previous sections, two general arguments have been
set forth, Change in five major domains of education are necessary
conditions of school reform. A constellation of technological and
political factors at systemic, organizational, and individual levels
are preconditions of reform producing change. Next comes a fourfold
arzument on the relation of public policy to all of this.

There Is no simple and dircect relationship between school reform
and public polticy or between policy and educational change. Reform
cannot be mandated into existence by public authorities nor can the
Latter decree that educational change occur. The onlv phenomena over
which policvmakers have any direct control or Influence are factors
that constitute preconditions of educational change, such as level of
knowledge, adequacy of communication networks, distribution of power,

ole,

Polievmakers potentially have three power resources available to
thew for iafluencing the preconditions of educational change. These
are () monev, (b) authoritv, and (¢) political influcence. Money can
be allocated to people within or outside of schools to develop change
vreating programs.  Authority can be used to alter formal and lepal
straviures (such as school district consolidation, decentralization,
vtes) and to modify the legal norms that govern the educational svstem,
sich as certitication requirements, mandated courses, eote.  In any
diven situation o given policvmaker may have neither money nor author-
itvy but he mav have political influence in the sense of an abilitv
te intluence other policvmakers who do have monev and/or authority,

Fhese power resources are not equally relevant to cach and every
procondition of cducational change.  For ezample, there is a relatively
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direct relatfonshlp between the possession of money and the ability

to ef fect some change in level of basic knowledge. On the other hand,
the relatlonship between thd possession of money and ability to effect
changoes in the distribution of power in the educational system 18 rela-
tively Indirect. The same is true of authority. For example, the
possession of legal authority on the part of a school board to decen=
tralize the management and governance of schools is directly related
to the presence or absence of "freedom to change" on the part of local
schools. That authority has no direct relationship to the presence or
absence of leadership within local schools capable of mobilizing re-
gources in support of change.

In the American educational system, power resources are not con-
centrated in any one set of policvmakers. Apart from aspects of school
operation that involve constitutional issues such as racial segregation,
authority to effect change in organizational structures and in the laws
and directives governing educational personnel tends to reside at the
State level. Money to effect change tends to be located at the State
and national levels. Political influence to effect policymakers with
authority and/or monev at State and national levels tends to be con-
centrated at the local level,

The discussion of the preceding four points has been brief but
it is sufficient to point up a set of factors that have significant
implications for the design of a strategy of school reform.

In the three previous sections, three sets of issues were treated.
These were:

1. What {s the relationship between school reform and edu-
ciational change?

2. What are the preconditions of educational change?

3. What is the relationship of a publie policy to the
preconditions of educational change?

Fmerging from the analysis of these three issues are a series of
conclusions which have gignificant implications for the design of a
strateszv of reform. The conclusions are:

1. There is no one single domain of educational change
which is a sufficient condition of school reform.

2. Change in each of five domains--in school programs,
in the competency of school personnel, in the social
organization and culture of schools, in the povernance
of education, and in the political cconomy of school
Finance==is a necvssary condition of school reform.

3. Changes in the five domains are functionallv but not
causally related.
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i 1t Is ifpossible to know g priori If the necessarv cons
ditions of schovl reform taken collectively constitute a
sufficient condition of reform.

5, There is no single factor that is a sufficient precon-
dition of educational change leading to school reform,

6. There are both technical and political preconditions of
educational change at each of three levels, at the level

of the ecducational system as a whole, at the level of schools
as organizations, and at the level of school personnel as
individuals.

7. The diff;renﬁ preconditions of educational change are
functlonally but not causally related. '

8. Present knowledge of the processes and dynamics of edu- ]
cational change and hence of the preconditlons of change -
is limited and rudimentary. '

- 9. The makers of public policy effect educational change
= . by effecting the preconditions of change.

10, The powver resources available to policymakers in effect-
ing the preconditions of educational change--money, authority,
and political influence--are fragmented and distributed among
policymakers at local, State, and natlonal levels.

From these conclusions flow a number of implications relevant to
the development of a strategy of reform. These can be divided into
two types. One type are conclusions about the kinds of reform poli-
cles that will not be effective. The other type are concluslons about
the necessary clements of an cffective sirategy. Flrst, a look at the
former.

1. A strategy of reform that is targeted on inducing
change in a single domain of the educational enterprisc
will not be effectlive.

This is a logical implication combining two of the conclusions
noted above. These are:  (a) there is no one single domain of educa=
tional change which Is a sufficient condition of reform and (b) changes
in different domains are functionally but not causally related.

2. A strategy of reform that is targeted solely on
generating either the technological or political
preconditions of educational change will not be

cf fective,

This is implied by the conclusion that ditferent preconditions
of change are functionally but not causally related.
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3. A strategy of reform that is targetsd on gener=-
ating the preconditions of change at only one level--
systemic, organizational, or individual-=will not be
effective.

éi This is also implied by the conclusion that different precon- -
4R ditions of educational change are functionally but not causally =
¢ related.,

4. A strategy of reform that is exclusively dependent
; upon power resources available to national-level policy-
¥ ' makers will not be effective.

This is implied by the conclusion that the power resources neces=-
sary to effect the precondition of educational change are fragmented
and distributed among policymakers at local, State, and national
levels.,
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= 5. A strategy of reform that does not include provisions
for experimentation and does not provide for continuous
learning through feedback will likely not be effective.,

_ This is implied by two conclusions. One is that it is impossible

. to know a priori if the necessary conditions of reform when combined -
. constitute a sufficient condition of reform. The other is that

knowledge of the processes, dynamics, and preconditions of educational

change is very limited. Thus it is unlikely that a reform strategy

that does not provide for continuous self-correcting adjustments as

it unfolds will prove effective.

The second type of conclusions that flow from our analysis are
conclusions about the necessary elements of an effective reform
strategy.

L. A strategy of reform must include a policy which
channels unusual levels of financial support into in-
effective schools to be used by these schools in planning
and implementing long~term and comprehensive programs in
organizational development. Theso programs must provide
for planned and coordinated changes in the schools' pro-
prams, and in the competence of school personnel, in the
social organization and culture of the schools, and in
school povernance.

This policy, which we shall refer to as a policy for organizational
dQVelopmcnt,ZS is implied by a combination of geveral conclusions noted

5 o
~Sl’nr an extended discussion of organizational developaent within

schools see Richard A. Schmuck and Matthew Be Miles (Eds.), Organization

Development in Schools (Palo Alto, Californiar  National Press Books,

1971).
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above. First, reform is dependent upon change in each of five areas 4
of the educational enterprise. Since the only point at which the five g
necessary conditions of reform converge is at the level of schools,”
an effective reform strategy must treat schools both as the smallest
unit of change and as total institutions. Second, since change in
school programs, the competence of school personnel, etc., are func-
tionally but not causally related, effective change depends upon a
coordinated plan for change. Third, the planning and implementation
of a comprehensive, coordinated plan of organizational development
requires financial resources well beyond the normal operating budgets
of schools. Fourth, the planning and implementation of organizational
development projects requires an extended period of time.

e el

2. A strategy of reform must include a policy of support . :
for research and development which has two primary thrusts. -
One is an R & D effott which is directly linked to » policy ;
of organizational development. The other isan R & D effort _
focused upon the political economy of school finance. _ =

This component of a reform strategy, which is labeled R & D policy,
is implied by several conclusions that emerged from the analysis. Look-
ing at the first thrust of an R & D policy-=-R & D efforts linked directly
to school organizational development programs--this recommendation
follows directly from two conclusions. First, schools undertaking
long-term and comprehensive organizational development must look outside
of themselves for much of the requisite material resources, intellectual
resources and tecunical assistance. Second, the political capacity of
schools to place demands upon supporting institutions (in this case the
educational R & D community) must be enhanced.

For illustrative purposes imagine the following. Associated with
a reasonably large cluster of schools with funded organiza:ional devel-
opment programs is a R & D operation. This operation would consist of
a core R & D project surrounded by subsidiary projects. The central
or core project would be staffed by specialists in organizational
research and development. This core project would be supported by a
combination of direct grants to the project and by funds acquired
through performance contracts with schools involved in organizational
development programs.  Supporting the core project would be subsidiary
R & D projects in each of tive areas: (a) school programs, (b) personnel
training and staff development, (¢) school social organization and cul-
ture, (d) school governance, and (¢) the utilization of financial
resources. kEach of these programs would be financed by a combination
of direct support and indirect support through performance contracts
with the core R & D program.

This example is clearly illustrative and adheres to the principle
that an effective strategy of reform must include means through which
relationships of interdependence can be created between schools that
are undertaking organizational development projocts on the one hand
and the ceducational rescarch and development community on the other
hand.

!
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The second thrust of an R & D policy is a national level research
and development program focused upon the political economy of school
‘finance. Since long~term as’ substantial change in all other domains :
of educational change depend upon change in the political economy of . =
school finance, this area must be singled out for special effort. =
e Research and development work is critically needed in at least three .
e general areas: (a) the development and analysis of alternative modcls : =
? of financing American education, (b) the politics of change in school o
E finance, and (c) the interrelationship of the economics of education

on the one hand and the politics and governance of education on the

other hand.

3. A strategy of reform must include a policy of support
) for the development of personnel training and staff devel-
i opment complexes that are linked to schools involved in -
organizational development projects, to R & D programs,
to local undergraduate teacher training institutions, and
, to other schools not involved in funded development pro-
= grams.

This component of a reform strategy shall be called a policy of

personnel training and staff developmentl® and is implied by a combi=-

_ nation of conclusions. TFirst, the existence of appropriate attitudes

= and competecncies on the part of school personnel is a necessary con-

T dition of reform. Second, schools must enhance their ability to make
demands upon supporting institutions. Third, more elaborate communi=-
cation networks must be developed. TFourth, personnel training and
staff development is one of the critical areas in which research and
development efforts must be pushed. There is also a need to generate
incentives or pressures to change on the part of schools and univer=-
sities. The participation of staff in schools other than those
involved in organizational development projects and the participation
of undergraduate teacher trainees from local universities is seen as
one means to this end.

4, A strategy of reform must include a program designed
to stimulate and facilitate temporary '"role exchanges"

as well as less intense opportunities for mutual learning
on the part of various types of educational personnel
Including educational policymakers at State and national
levels.

This type of program is a policy of system integration implied by
the following conclusions. One is the need to enhance communications
among different role occupants within the educational cnterprise and

26y envisage personnel training and staff development complexes
as organizational operations that combine and blend many of the ele-
ments associated with the concept of training complexes outlined in
Teachers for the Real World and the concept of teacher centers,
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‘the other is the need to enhance the capacity of schools to place
demands upon supporting institutions and organizations. A program
explicitly designed to facilitate interaction through temporary role
exchanges as well as through more conventional means of communications,
e.g., conferences, visits, etc., would scrve these ends, 27

5. A strategy of reform must include a deliberate effort S
to build a national coalition of "reform oriented'" school '
personnel and educational policymakers at local, State,
and national levels.

.
;.
-
A

This policy, which can be called a policy of coalition building,
is implied by the fact that the power resources requisite to reform—-
money, authority and political influence-~are fragmented and scattered
among many individuals and groups. The formation of a self-conscious
coalition--perhaps in the form of a national association for school 5
reform which has professional leadership and staff support-—-could serve -
b to enhance the degree of influence enjoyed by given policymakers vis=
= d-vis their own constituents. It could serve to strengthen the col-

B tective impact of the reform movement within the educational establish-
ment and within the larger society,

[ EYE N AR

6. A strategy of reform must be predicated upon a pilot

approach to change in which educational change efforts are :
closely observed and evaluated by trained social scientists -
acting in roles of observers or participant observers and

who are responsible for providing decisionmakers and the

public at large with information about the process and

impact of reform programs.,

This component of a reform strategy, which is a policy of self-
analysis, is implied by two conclusions. One is that it is not known
a priori if the necessary conditions of school reform are collectively
a sufficient condition of reform. The other is that knowledge about
the process, dynamics and preconditions of educational change is very
limited., Thus, as a strategy of reform is planned and as it unfolds,
the component programs of that strategy should be carefully observed
and the new knowledge that is acquired should be communicated to de-
cisionmakers as a base on which to make changes and adjustments in
given programs and simultancously this knowledge should be made avail-
able to the general public as a base for making judgments about
particular policies and programs.

This policyv of self-cxamination could be implemented through re-
quirements that all funded projects include provisions for systematic

2
“7For an interesting account of the experience of one professor
of school administration who ssumed a temporary principalship in an
inner-city school see Luvern Cumningham, "Hev Man, You Our Principal?"
in Cunmingham, op. cit., pp. 5-18.
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sclf-observation and that relevant information generated by these -
observatlons be continually collected and disseminated by a profes- e
sional staff attached to a national association for school reform L
alluded to carlier in the discussion. The observers of particular

projects and programs should be funded independently of the projects
and programs themselves. They should be responsible to the staff of

-a national association who in turn would be responsible to the asso-

cidtion itself.

These particular details are included for illustrative purposces
only. Again it is the principle of the argument, not the details,
that should be supported. °

Summary

This chapter has been concerned with the general issue: What
public policy is needed to achieve substantial and widespread school
reform? In the effort to deal with this question, three broad ap-
proaches to the problem of school reform were distinguished--a policy
of "benign neglect," a policy of "muddling through," and a "strategic"
policy: a brief rationale for the third was developed.

Three issues involved with the design of a strategic policy of
school reform were explored. These were: (a) the relationship
between school reform and educational change, (b) the preconditions
of educational change, and (c) the relationship of public policy to
the preconditions of educational change. :

Emerging from this analysis were ten general conclusions whose
implications for the design of a strategic policy of reform were
spelled out. If the conclusions are correct, there are at least
five possible approaches to a strategy of school reform that would
not be effective. Then six necessary components of an effective
strategy of reform were outlined. These are:

1. A nolicy of organizational development which is
targeted on local schools most in need of reform.

2. A policy of research and development comprised of

two thrusts: (a) research and development linked to
organizational development, and (b) a special R & D
program on the political ecconomy of school finance.

2. A policy of personnel training and of staff devel-
opment which is linked to both a policy of organizational
development and a policy of rescarch and development,

4e A policy of gystem integration.

5. A policy of coelition building.

6. A policy of self-examination.
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Chapter 11

PILOT STUDLES, EVALUATION, AND TRANSFERABILITY | : o

by

Bryce Hudgins
Washington University

This chapter is concerned with the procedures for implementing
programs of school reform. Several fundamental arguments and
% recommendations are advanced. Principal among them is the argument
- that proposals for school reform should be tried out on a pilot
3 basis, their effects analyzed, and the factors that weigh for and
against their adoption assessed before large amounts of Federal L
money are authorized foir their support on a wide basis. This recom=
- mendation issues from two chief points! Massive funding of programs
o to solve particular social problems has not alvays led to the
A reduction of the difficulty for which the remedy was proposed; and
educational phenomena, including innovations that have received
Federal support, are frequently little analyzed and poorly understood.
The recommendation of this chapter for a program of pilot studies is
not a plea for money for research. It is an argument that the process
of school reform can move more surely and more effectively if the
total resources available for them are directed first at the tryout of
proposals for reform, the study and analysis of those proposals as
they occur in the real world of the schools, the recommendation of
planned variants stemming from careful initial study of the pilot, and
further tryout and evaluation of these variants on a somewhat larger
but still demonstration scale in what are styled "second-round pilot
studies." The results of such studies should then lead to recommenda-
tions about large-scale funding of a given program on a nationwide
basis. The belief is that this process of pilots and evaluation
procedures will, on the average, strengthen the Nation's efforts to
reform its public school system.

Many issues and problems must be addressed in the development of a
program of pilot efforts. We will foreshadow the problems in this
introductory section, and deal with each of them in more detail in the
body of the chapter., Some assumptions must first be explicated. Pilot
studies will be based upon proposals for changing or reforming the
school. Proposals, however well=-conceived and detailed they may be in
exposition, cannot begin to foresee or describe the exigencies with
which any pilot project will be confronted, once it is placed in
operation. Sociologists refer to the unanticipated consequences and
the unintended outcomes of programs that entail social change. Thus
the essence of a pilot study is that it is exploratory, as opposed to
experimental. Questions of interest are as much of the order, "How
do the participants modify or redetine elements of the program to
survive in the environment?" as are questions concerning the extent to
which variables detailed in the plan of operation do in fact operate,
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Indewd, we regard these latter issues of the degree of installation
of a project to be more telling for second~round pilot studies than e
for its introduction. These assumptions have important implications 'g
for the concept of pilot studies developed here, and for the concept z
of their assessment or evaluation. )

Another set of assumptions concerns the mechanisms by which
pilot studies are sanctioned and installed. We have assumed that a
pilot program has a greater likelihood of success if it creates a
need for as little new administrative machinery as possible, and if
it passes through the decisionmaking apparatus and channels of control
of those agencles and offices that have been created for larger
purposes that would subsume activities such as the installation, i
evaluation, and diffuslion of pilot projects. This assumption will h
have the consequence of lessening direct Federal bureaucratic control -
over details of such items as pilot site selection, project personnel, :
and related Issues, But it will result in a much broader basis of
support for, participation in, and ultimate success of the pilot
program, than if direct control were maintained between the Federal
funding agency and individual pilot project directors.,

A third and critical assumption is that effectlve schuol reform
can probably be achieved more quickly through the gradualist,
retlective strategy of a pllot program than through the continuation
of frontal assaults upon school change. Later in this chapter, the
vear 1985 1s ldentitied as the target year for the achievement of
maijor retorms of the school, 11 one accepts such a target date, and
also accepts the strategy of piloting as a vehicle for trying,
assessing, and building tested models of school reform, then we think
the outcomes for the Nation's schools by that time can be far superior
to what they would be if resources continue to be placed into wide-
spread installation of plausible-sounding ideas, about which very
Little is known in advance of their implementation, The strategv for
pilot programs that we recommend is a gradualist one. An idea about
reform would rirst be tried out, perhaps in only one or a few settings.,
[t would be studied and analyzed in great detail. Several vears after
its inception, variations of it--capitalizing upon its most workable
components, and dding others that seem to have sufficient merit to be
tested--would be implemented on a somewhat larger, but still pilot
basis. Those second=round pilots that demonstrate an effective
capacity to bring about retform would then be validated procedures,
strategies for change that, if installed on a broad scale, c¢ouid be
expected to work very well., If this strategy is adopted, it should be
with the tull recognition that first-round pilot studies that ar.
introduced as early as 1974 may not generate fully tested and v ] dated
procedures tor reform betore 1980,  The strategy will obviously have
Lictle appeal for the reformer who is in a hurry to bring about dramatic Vi
change in the schools, 1ty as we think, a decade is not too long
time to invest in the process of sceking out and validating of feetive
proposals tor reform, the pradual ist strategy of pilot studies scems
to hold promise tfor the tuture,
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Within the framework of these assumptions, then, we shall attempt
to work ovut a concept of pllot studies and of factors that enter into
judgments about thelr adequacy. To achieve this, we must confront
questions that deal with the resources to be assigned to pilot
studles, criterla for selecting proposals for first-round pilot
support, and general exploration of the responsibilities and obliga=-
tions that accrue to the funding agency and to the reciplents of
those funds. A backlog of experlence with the development and
vperation pilot studles will no doubt reveal the inadequacies of this
first effort to raise questions und proposc courses of action.

School Reform as Inquiry Rather than Assertion

The practice of cducation has traditionally been constructed upon
educators' views of the nature of man--what he should be, and what he
is capable of becoming, To some extent, scientific knowledge about
children and adolescents has been translated crudely into appreoaches
tvo education. Basically, educational practice--the conduct of
schooling=-has becen a highly empirical process. As such, Llts practi-
tioners have relied more heavily upon knowledge generated at the level
ol a cratft than that which stems from the theories, laws, and even the
data of the disciplines that hypothetically undergird the practice of
education; that is, the social sciences and philosophy., Formulations
about how education should be conducted are thus more likely to Involve
assertions based upon past personal experience with the institution of
schooling than they are to retlect the tentative, hypothetical mode of
inquiry represented by the behavioral sciences. We would suggest that
an attitude of inquiry is tundamental to the successtul conduct of a
pilot strateey of schoal reform,

Campbel ! constructs an argument close to what we intend in his
discussion of "trapped"” versus "experimental” administrators.  The
trapped administrator is one who places himsel! in a position where his
tenure in office (or at least the confidence of his constituency) hinges
upon successtul outeoaes emnandating from the program of reforms that he
has advocated.s I the position of a leader or administrator depends
upon the success ot the particular retorm he has advocated, he cannot
Attord to call for open and thorough evaluation processes, especially
ir there is any likelihood that such an evaluation would retlect
tailure of his programs.

un the other hand, the "experinental administrator” begins with an
inquire attitude.  "Proprm A will be tried for x period of time. If
AU the end o!f that time, 't has not proved itself, we will shitt to
Prosram B," Thus, CAmpbu:1 suggpests, the emphasis can be placed upon
approrches te the solution of problems ratber than tarveting adminis-
tratoers as villains in the event that retorm does not live up to

i . . . ' L . . . .
. 0. Cuoapbell, "Rerorn as Fxperiments, " American Psychotesist,
Vol 24, N, v (1969), pp. 30Y=-329,
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expectations. Notice, also, that the experimental stance should free
the administrator (or other advocate) from "over-selling" his program
in advance, as is likely to happen when alternatives between programs
arg settlad on the basis of who has the greatest net quantity of
control,

There is an important corollary to be considered in connection
with the discussion of personal advocacy of programs versus inquiry
models of examining alternatives. 1If the decisjionmaker starts from
the position that the program he recommends is "good" and will produce
"beneflits" for the population with which he is concerned, his tendency
will be to extend the program to as large a proportion of the popula-
tion as his resources can be made to accommodate. There are several
difficulties attendant upon such a practice. First, large amounts of
money may be wasted if the outcomes are unsuccessful, or harmful--
though the latter is rarely a serious hazard in educational practice. i
Second, stretching the resources to make it possible for many agencies : j
or individuals to participate can doom the entire program to failure i
by spreading resources too thinly. Finally, since one was confident
that the program would succeed, evaluations tend to be sketchy or
nonexistent, and in the end, the program's initiator is in a sorry
position, He has a filing program on which large amounts of money,
interest, and publicity have been lavished. He may have few or no good
reasons for the failure of the program. We must recognize, however,
that if the program generally succeeds, the decisionmaker has delivered
important benefits to a vast number of people in a short period of time.
For the entrepreneurial decisionmaker who is inclined to have great
confidence in his own judgment and ability, the chance to deliver
ef fectively, perhaps even at the national level, is extremely attractive.
The inquiry-orienteu model of pilot studies that we recommend is slower,
and much less glamovous, although in the end the payoffs for society
can be many times larger.

2
Results of Large-Scale Efforts to Change Schooling<

The RAND analysis ot large-scale intervention programs undertaken
nas been restricted largely to two of the major efforts to provide
compensatory education for children from minority groups, Title I of
the Elementary ind Secondary Education Act of 1965, and Project Head
start. Althourh the weight ot the evidence reviewed by RAND points to
disappointing outcomes of these two national programs, we are awvare ‘
that the issues are extremely complex, and that simple generalizations
about the value of either of the programs would be misleading, For

e e - = e em e e e mimie e tem ea

)

This discussion is oasced upon the recent veport, How Eifective
s Schooling?, prepared tor tie President's Commission on Schiool
Finance, by RAND Corporation, :larch, 1972, Page reterences in the

text are keyed to quotations trom that document,
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gsample, the RAND study clites reviews of achievement of large samples
of c¢hildren who have participated in Title [ projects across the
Nation, with the conclusion that the money invested in these projects
has produced little or no ameliorative etfect upon academic achieve-
ment (particularly in the areva of reading). Cohen,” however, observes
that Title I is a political program, which is not tied to any standards
of academic achievement for continued funding, and to assess 1t upon
the basic of achievement is to misconstrue the purpose of the program. *
We indicate this conflict, not to evaluate the validity of either :
position, but to highlight the complexity of the problem, And as we

pointed out earlier, significant retorm generally takes many years to

occur, and it may be that the real impact of these programs cannot be :
evaluated for a decade or so. .

By way of brief review, Title I of the Elementary and Secondary ;
Education Act (ESEA) of 1965, authorizes the expenditure of Federal
funds to provide compensatory education for children in disadvantaged
communities., A school district's proposal for funds must be approved
al the State level (usually by the State Department oi Education), -
The annual appropriation for Title I programs reached a level of about ’
$1.8 billion for FY 74. The following statements are taken from the
RAND report. The documents cited in these quotations are annual
reports to the U, 8. Office of Education about the results of the
national Title | program.

The most pessimistic findings come from the Title [
surveys...We do not attempt to summarize the results
of each of these studies separately because they are
all quite consistent in their findings. The following
quotations are representative:

An analysis of the reading achievement scores of 155,000
participants of 189 Title [ projects during the school
vear ending in June, 1967 indicates that a child who
participated in a Title | project had only a 19/ chance
of a significant achievement gain, a 137 chance of a
significant loss, and a 68/ chance of no change at all
(Report for Fiscal Year 1967).

For participating and non-participating pupils, the rate
of progress in reading skills kept pace with their
historical rate of progress...Compensatory reading
programs did not seem to overcome the reading deticien-
cies that stem from poverty (Report for Fiscal Year 1968).

3 C - . . e

D. K. Cohern,, "Politics and Resecarch: Evaluation of Social
Action Prograns In Education,” Review of bducational Research,
Vol. 40, No. 2 €1970), pp. 21 3=-238.
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.
it will be noted in the following reports of analyses
that all outcome data indicated a distinctly higher
than average reading gain for participants than for
non-participants (Report for Fiscal Year 1970),

Participants in the compensatory programs continued

. to show declines in average yearly achievement in
comparison to non-participants who included advantaged
and nondisadvantaged pupils. . .It was not possible
from these data to determine whether participants in
compensatory programs showed a reduced decline in
average yearly achievement (Report for Fiscal Year
1970).

- These findings all are qualified heavily in subsequent
= discussion by the study authors, . .Nevertheless., , .all
2 the findings themselves are consistently negative.

. Results of evaluation of Head Start and Follow Through (extension

: of Head Start into the primary grades) are mixed. In general if Head
Start children show improvements over counterpart (nonproject children),
the differences tend to disappear after a year or two of public school.

- Some Follow Through children do significantly better in school than

' " control children do, but there is a ocuestion that this difference may
be an artifact of differences in the iaitial achievement status of the
children,

To balance this picture, it must be added that the evaluations of
many of the projects are ¢f dubious validity. Thus, real accomplish-
ments of the projects may be obscured. When studies of a smaller
scale have been designed for purposes of research, results have tended
to be clearer and more pusitive.0

We close this discussion with quotations from the statement of
conclusions about large-scale compensatory education programs drawn by
the RAND authors.

Virtually without exception, all of the large survevs of
the large national compensatory education programs have
shown no benetficial results on average. However, the
evaluation reports on which the surveys are based are often
poor and resecarch designs suspoct,

4

Ho A Averch, S. J. Carrvoll, T. S, ponaldson, H. .J. Kiesling,
and H. Pincus, How Effective Is Schoolinu? A Critical Review and
Synthesis of h‘SLdrkh Ftndlnbs Prepared for President's

Commission on S‘hnul Finance (sSanta Monica:  RAND, 1972), pp. 102-107%,
5., . .
Ibid., pp. 103-105.
o .
Lbid., pp. 110-114.
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Two or three smaller surveys tend to show modest and
puslitive effucts of compensatory educatlon programs
in the short run,

A number of intervention programs have been designed
quite carefully and display gains in pupil cognitive
performancg swin in the short run, In particular,
pupils from the mpre disadvantaged socloeconomic
backgrounds tend Jto show greater progress in more
highly structuredprograms, (Programs thay are highly
structured are Lhuse‘*n which the sequencing of the
children's experiences\(is-havily organized externally),

There is consliderable eviduulu that many of the short
run gains from educational inLugxéption programs fade
away after two or three years If they are not reinforced.
Also, this "fade out" is more unlike regular publie
school practice. '

[t would appear that incremental per pupil costs of ~
successful education intervention vary anywhere from

$200 on up, with the "feasible range" for such programs

falling between $250 and $350. However, numerous

interventions funded at these levels have lalled,

Clearly the level ot funding is not itself a sufficient
condition for success,

Admittedly the preceding discussion and quotations are illustrative
of some of the effects of some heavily supported and widely distributed
programs. The results clted are not definitive, nor do we wish to
interpret them as though they were so.  But when it can be shown that
heavy infusions of public money have brought about little either in
lasting results, or in Informative teedback, recommendation of an
alternative approach to intervention in the reform of the schools is in
order.

The Case for Pilot Studies

In the opening pages of this chapter, woe bepan to describe what is

intended by the term "pilot studv.”  We also suggested that a pilot

project mivht 2o tharough two major phases, or "rounds,"” one in which

the basic olements of the proposal are lived through, and moditied, and

a second in which the more promising variants of any given pilot project
are triced out in a number of scettings, It is time now that woe more

tully develop the concept ot the pilot studve A pilot studv is a real
but small=scale installation or a propesal or scet of proposals tor

sciiool retorm. An initial pilot project would probably be installed in oa

thido, po 120,
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sifigle school (or othiet unlt of analVsis, depending upoin the subsEdnce
of the project), As an illustration, lot us suppose that a proposal
has been accepted to luprove the feading skills of ehildren in the
primary grades ol inner-clty schools, and that the elementary school
is to be reorganized toward achieving that goal. The proposal may
call for a new program of lInservice training for the teachets who
will be expected to provide individualized lnstruction In reading,
draw upon the services of reading consultants, and use the hands and
energles of paraprofessional workers.,

Belfore such a proposal would be accepted, or any efforts made
to install it, much more detail and precision would be called for than
we have time or space to delineate here. Reasonable consideratlon
would have to be glven to changes in the teachers' role, new equipment,
facilities, and materials, and articulation of the schaduling of pupils,
since the entire process of classroom organlzations and large group
instruction would be dramatically altered, How administrative personnel
fit into the new structure would have to be examined. What consequences
ensue from the reaction of the broader school district and the com-
munity in which the school resides?

The essential characteristics of a flrsteround, or initial pilot
study, are that adequate time and resovurces would be provided to the
chosen pilot site to permit the participants to install the project as
fully s they are capable of doing. At the same time, it i{s never
possible to anticipate all the consequences, all the elements of change
that will be incompatible with one another. Aa important part of the
Initial pilot study is that participants would have time and opportunity
to adjust, or materially alter origingl parts of the plan, At various
stages in the chapter, we comment uponf\the conditions that would be
required to allow this strategy to work\ and to be properly recorded so
that we might know what the Interior worlMags of the pilot are.

After an initial pilot project has be
to be tully installed and functioning as cf
Judgment would be made as to whether the praject should be terminated,
or whether variants of it might now be const et ed to be tested on a
more extensive, but pilot basis.  The vuriunts,ﬁﬁaQﬁuvnnd-rnund pilot
projects, would be designed to yield more retined information about
ditterent combinations of clements, or the addition or deletion of
elements that were tried with apparent succegs or failure in initial
projects.  For example, in our hypothetical illustration, let us turther
suppose that teachers have tound the inservice education program
particularty unrewarding., sccond=round, or variant studies, would
presumably entertain different approaches to this particular aspect of
the project. One variant might involve the teachers in developing their
own inservice program, drawing: upon district supervisors or outside
consultants as thev telt the nead for such help. Inoanother variation,

teaciers might teach in srade=level teams, and operate only an ad hoc

noin operation long enough
Cectively as possible, a

inscrvice cducation program, cooperatively attempting to solve diagnostic

or dinstructional problems as they arose, One sisniticant Jditferonce
boetween second=round pitot stadies and their procenitors would e the

IRy -




Yalind studies wpen vonditlons of the project that mitigate for

Giter nenossite, i the former, that the agresd upon varlants, he
f fasialiod sud maintdained for the duratiun wl the pilot, A
jacond charsctefistlc that sharply ditfferentintes second=round
Foom tndtfal pilet projuets Is a greater piphagls 1o thi second-

o1 againnt s more general diffusion and {astallation,

.

LILATR S YT

I genetrdal, Plestervound pllot projects confront the broad
gueationt  Can this proposal for school reform be {mplemontedt  What
are the things that participants have to change to make it vork?  BDoces :
ghe propoesal, broadiy conceived, have the potential for Jeadiag to '
the outvomes Tor the tarpget population that were envisioned In its
out Hinu?  What elements of the orviginal program might be improved by
beins changed?  And what are some wvavs in which they can be altered
atd tried out In a ditterent setting?

Second=round pilor studivs, on the other hand, demand perlips
more preciston (o their oviginal delineation, and greater concern that
tire changes they dusceribe be adhered Lo tor the daration of the project,
Where [nittal project concern is, "Can the basic idea be made to work
At all? o the concern of second=round pilots is For the question,

YVilow tlawlessly does this arrangement work in this situation, and how
casy or diftbeutt would iv be to modity [t to work fn a variety of
similar scttines?"  tach pilot phase could be terminated at the time
thode basic questions can be answered. Lo comblnation, an initial
pilot and its soveral varfiants would be expected to encompass a period
O Tour=Lto=siX or oven seven ywars,

ILois vital to note that pilot studies are not conceived of as
experitents, ot Jeast in the classical sense of that terms We prefer
to regard pilot studies as exploriations, in the same manner that Marreis
and Rein® cast the projects Financed during the 19e00's by the President’'s
comuittee on Juventle delinquency.  The designs of many of the projects
in that prosram were experimontal in nature, with the consequence that
rescarch and program goals were consistently in contlict with each
other.  cxperiments demand faithtal obedience to prearranged treatment
conditions, but social "explorations' (s Marvis and Rein appropriately
Jub the reform ettorts ot thelr analvsis) cannot survive under such
rigid divtatoes,

Fhov (the oxperinents) woere not demonstrations bt
caploration o the possibitities o1 retorm,  And
cxploration  makes use ol information at devels ol
anadvsis wonich ditter radically from an experimental
desian, Most immediately, progress depends upon

P Marris and ML Reiny Dilemmas ot Social Revorm:  Poverty and

Community Action in the United States (New York:s  Atherton Pross,
l'.)')/:).
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cont inued Foadbagk of {nformation frem the fleld of
opafalduns As. edeh stop i taken, {Us consoduonces
bevuie part of the slivation from which the next step
must avolve,  The prajecls noeded to know, from wook
tu wees, how vach of the programs was golng. « . .
The discrimingtion of (hese clues Lo acelon calls For
an imaginative serial analvsis which can be rapidly .
communicated,  But because it s pragmatic and flexible,
an explovation also navds to be relrospoctively intore
pretaed, in o different manner from an expueriment, The
Final outeome cannot slmply be related to the initial
atim and method, since these have undaergone cont inual -
reviston. The whole process==the false stavts, fruse- B
trations, adaptions, the succuessive recasting or
intentions, the detour and conflicts==-neads to be
cotipreiiended, Unly then can we understand what has
been achleved, and learn from the experience.  Re=
search in this sense is contemporary history,9

v tabeed babe s

We shall have more to say on these points in our discussion, -
particularly of the evaluation of initial pilot projects. The dis=- - ‘
tinction that Marris and Rein draw between experiment and exploration
sSeels Lo us precisely to retlect our notion of how initial pilot
projects must develop, and the lLatitude they must enjoy if thev are
to achieve fruition,

Criteria for the Sclection of Pilot Projects 5

H

Pilot studies must meet numerous criteria if they are to bhe
supperted by the Federal Govermment. [t will not always be possible
to supply a firm evidential base for a proposed pilot, but a line
ol reasoning should make explicit the proposer's hypothesis, or the
relationships anticipated between changes in the system ot the school
and outcomes for pupils,

It is of paramount ifmportance that the proposed pilot study
specity the target population to which its etfort would be directed,
Although all school populations are legitimate targets for pilots,
priovity will be given to populations who have had the least edu-
vational opportunity and whose schools are in the most urgent need
o retorm,

The pilot roposal siould include g statement of the oul comes
tor pupils that are anticivated by the end of the pitot project.
Fiiwe span of time to be required for the installation and operation
of the pilot should also be indicated. The outcomes should be ciare-
fully related to the rundamental schooling needs of the population

Nbid., pp. 200-207,
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that {s represcnled by pupdls of the potential pilot site: Azain,
privrity would by given to proposals that are aimed at more central
and documented schoollng needs of the target population, as these
have been identiried in Part 1 of this document, Ordinarilv, wo
would anticipate that priority would be asslpgned to pilot projects
that are almed at the improvement of target children's ability in
the basic skills--reading, writing, computing, and the like,

Retorm s not a process that one person or group can impose
upon another,  Those who are to be involved in a pilot study aimed
at school reform mus  be participants in the process, at least to
the degree of being willing to attempt the changes delincated by
the project.  Perhaps the point Is too obvious to require comment,
but any pilot study that is to receive Federal funds must surcly
provide detailed information about the degree of involvement and
opuenness to explorations ot change that characterize the target
school, {ts administration, and the broader school district and
community in which the school L8 housed.

How the pilot study is to be evaluated becomes a critical part
of the proposal and of the decision to approve a pilot installation.
e details of the evaluation procoess are worked out in detail later
in the chapter, but we can note heso that at a minimum a4 successiul
proposal must contain information about several dimensions of ovalu-
ation. one ol these is the achievement variables to be measured,
tie tests and procedures to be used in their assessment, and the
criteria o1 practical significance te be emploved in judging and
interpreting results.,  Such a criterion might be defined as the
proportion of nupils in a target school who demonstrate a given
Anount of faprovement in achievement in a unit of time, or the
Averiade achicevement wain for pupils at ecach grade level, or some
varimt ol these.  However, in aeneral the criteria selected should
redlect achievement gains (or losses) ol the target population in
relation to cains tor the total population. Also in seneral, more
traditional criteria ot statistical siznificance are to be eschewed,
b least as principal indicators of the project's outvomes. it
blantlv, the interests of retfornm studies center upen the moenitude
v inerenents in achiovement swained by oselected populations tint
rermerly ioeve sattered from dericiencies in achievement, and not in
sLatenents of the probability that an obtained chanste is o matter .

ol clitnee.

Additional coverage o cvalaat ion nrocedures should ine Tade
provisions for oassessing the extent to which a project is ijast alled
s plannedy and tor the observation and analvesis o pilot projects
In operiation,

RO
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Resources for the Suppore of Pilot Studies

i}
e ts e —

tne of the chief purposcs for conducting pilot studies is to
eatablish whether a given combinat jon of chanpes In the organization

E and delivery orf schooliaz feads to outcontes for the targel populdatica %
- as vnvisioned by the retdrmer.  There must bu adequate resources 3
= provided that the pilot can be played out as It was intended to be. é
2 I resources are Inadequate, then some (or all) elements ol the i
7 reform eftort will be curtailed. As a result, the pilot study e

perhaps tails to deliver some or all of the ovutcomes provided.

But there is then no way ol finding out whether the strategy ot
retform was at rfault, or simply that once again a lack of resources
dimInished the success of an otherwise good and viable idea about
schooling. When this happens, in one sense, whatever monev was :
invested is wasted, since the society derives neither the benef it K
or the hoped=tor achievements, nor anv dependable knowledge about

: what the promise of the proposcd reform strategy is. :
= similarly, the funding: agoency must be prepared to allot a N

reasonable, even gencrous, | criod ol time, tfor the pilot studv to '
atald dts tates I a pilot involves, tor example, dramatic re-
darrvangenients ot the adult social svstem of the school (as in team
teaciting, or differentiated stat” ing patcterns), and this is combined
with a new and extensiive program ot inscervice cducation for teachers,
centering upon o new curriculum, instructional materials, strategy,

or all of these, a period o1 one or two vears mav clapse betore all
the olements can be redetined in operational torm nd installed. An
additional period of one, two, perhaps even three vears may be required
butore the pilot project can deliver the services and ettect the
positive outeomes anony, pupils of which the particutar combination

ol fmovations is capable.  Bvaluative and analvtical studies ot ghe
project must be conducted throughout that period of vears.,  As we
arsue later, the record of events that can cosie from el fective stuady
ot pilots is one o their most usctul byv=products.  #But we would

arae aiust the sse of data for rakinge decisions prematarely to
terminate a pilot study,

How the decision 1 mnde whether the control o oilot stadics

shoadd beo i iy contraticed o broadly decentralised will nae
MLrjer conscquenees Toror aational orogran of pilot projects. There
is 0 tirst tenptation Lo v pie tor stron s ceateal cont ool of the
progran,  Under sach an arroancenent, it weald appear to be posaibile
to heve e oorderly develonnent of project s aroand specitic center s
ol Enterest, sucioas o i the sustemnatic variaction or pattera:s of

ool anavenent o patterins o o statt atilication, or oliver Jimeasion,
treo widlch v ety neat pacsroes o intormation shoald becin to o cmer e
WitGAn tour o or tive vearse the O tice o Bdacation conid prosariei e

o ide T ioe s amd soecit o atiores tor pilot prodoot demon et
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ddentdly s priovitivs by target pupulations, areas of achievement,

elesy and use traditional tvpe external review panels to rédamnmend
propasals for support. Lines of authority would extend from {he
Qffiece of Bducation directly to the loveal education aganey or
university, or other local fiscal agent.

An alternative arrangement would be to establish funding
relationships from the Office of Education to the States. The same
auidelines could be established as in the first arrangement, but the
selection of pllot gites and projects would become the responsibility
of the State education department, A variation of this pattern,
which stems Lrom our recommendation that pilot projects be extended
through two rounds, each fulfilling different functions, is to allocate
the responsibility for selecting first-round pilot projects to tech-
nical teams which would operate through the network of Regional

Educational Laboratories,

The second alternative appears to be the more viable one., Why?
Let us begin with the notion introduced last, the role of regional
Laboratories in the selection of initial pilot sites. The National
Advisory Council on Education Professions Development has recommended
that a series of some fifteen to twenty pilot sites be selected
fmmediately., Fxcept for suggesting that issues of geographical dis-
tribution be ignored for the purpoene, that proposal does not explore
the {ssue of site selection, the review processes, and other elements
ot decisionmaking machinery. Regional laboratories are functioning
organiziations which have now been in operation well over five years,
The development of technical teams for purposes such as evaluating pilot
projects proposals, selecting initial sites, under their aegis snould
puse no severe problems, given some budget allocations to defray the
aovessary expenses that would be incurred. The laboratories are
distributed nationwide, so that no special consideration would be required
to obtain a reasonable geographic distribution of first-round pilot sites,

At the same time that first-round pilot sites are selected, State
Jdepariments could be given plamning grants, congruent with Office of
Education guidelines, to develop preliminary descriptions of what
sevond=round pilot studies would be, Later, when decisions are firm
that sceond=round pilots are to be conducted, the Stite department using
Federal tuands supplied tor the purpose, could select pilot sites within
its ows State. Planned variations and concerns about the transterability
O Drosrams are tiwe special emphases of second=round pilot studies. At
a vers simple level, the State departments are closer to events within
schoeol districts of thedir own States than the Orfice ot Hducation,  This
stiould mean that both sites can be sclected where the conditions tor their
Sthecess oare reasondably o vood, and that sites and particular variations can
bhe better matched than would be the case with moce central and remote

o . . y
satiomal Advisory Coanelo on iducation Professions Development,

Alidows to the Burcancracy (Washinoton, D, Coy 197.2).
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sontrol of the program,  Binallyy i1 we assume that b ultimate peal
of developing and validating pilot projects {8 te have them ready Top
Lustatlation vn g very broad scaloe, tiwen it seoms a2 sensible poliey
For the States to boe favolved in dectding which schools ahould
partloipate in pllot eftores,  Agents of tie State should be in A
tavarable position o identity kov districts and schools thit are

stratesieally situated to Facibitate broader scale adopticn ot _;
projocts, ) 2
First=Round Pilet scudies and Evalualion

By tiwe time the declsion to fmplement a tirvst=round pilot study
itis been made, vvariety of issues has already been cvonsidered and
cared tor, as described in the precading paragraphs.  However, the
actual Installatfon and operation ot the pilot involve numerous
additional problems and considerations. Once the pilot project is
Launched, it becomes "real Lire" tor those Involved in fty the :
Leachers, administrators, pupils, the school district and community ~
that constitute it, the external eavironment, and tor the evaluation

start who will chronicle the events of the pilot study. :

At that point, the project leaves the stipulations, recommenda-
Lions, and prescriptions of its written documents behind, and takes
on tiwe fresit and blood orf reality.  The actors now are contronted with
the tuasks of trving to induce desired improvement through the vehicles
of retorm agreed to previously. [t teachers are to team towether, or
it they are to deal on an individual basis wicii pupils, the moment
arrives when the team mast begpin to function, and when the teacher must
contront that rirst pupil to begin the actual diagnosing, proscribing,
and treating.

From that moment forward, the pilot start bepins the process,
Stten an arduous and even paintul one, of discovering the weaknesses
in the original project plan. Tt mayv be that teams ol teachers 1ind
they cmnot tedan tosether cocperativelyv, or some team members are so
tarcateaned by anbisuicy and oleiaents of competitiveness that thew are
inertoctive, and pressures besin to mount &t‘(lil“l\‘ the extensiveness
ot the phaoned changes.  smith nd Reith, For cxomple, who studiced
A nish's Innevative elenentary school in fts tirst voar of operation,
Feperted tiat within o fow diavs of the openin: ot schoody the oremi-
sation o teachine had retreated hesily toward selr=contained
classrooms, o sivrp departere trom toe claborate nhans tor te
teaching that were ovicindl i envisioned.

Wit one makes ot disparities o the tepe ilblustrated above
doepends Paroely apon the wssumed toactions of that study.e oar

oo e smits cond . ledtng Afrtomey o Ldue rticnad fnnevation:
drcoad st ional Analvsio oo an Elementary school a7 oo Fonn

oo and Koy dne., BT,
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R tundamental assumprion 43 that a pilob studyy o tirst«round pitot

EA study in particular, should reveal the functlonings and walfunetion-

F. itvm ol orfginal proposals o school reform.  Those proposals have iy

s already been Judged as "pood" in the sense of invelving principles =t
tor chdange,.  The state of knowledge about how human organizations -

can be altered to produce specilie outeomoes s not complete enough

Lo viable ws to write precision specitiications tn the way that an

aveititect can draw plans Yor o building.,  Indeed 1§ we were that ;

Rivow Ledpeabley, no need for piltot studies would exist, ‘

We can learn from pilot studies how practicable are our
hypothesived means for inducing change. 1t geems imperative that
particvipants in tirst=round pilot studices have wide latitude for
Jeparting trom oviglnal plans, or moditving them, in order to be able
te tunction adequately,  Ways of behaving that might lead to Improved
pupll outcomes, but which are not conducive to ways that teachers,
adainistrators, or others can play their respertive roles, will not
be tmplemented.  Our knowledge, at this stage ol development, may be
nelped much more by allowing role incumbents to redefine or re-
structure roles in wavs that make them Livable, rather than trviag
to maintain rigid adherence to an earlier conception of the role.
This is part ot the conception ol a pilot study as exploratory
rather than experimental.

Since the principal Justitication for pilot studies is to learn
whetiwer the fnnovative practices or organizational patterns they
représent achieve their stated purposes, evaluation is a critical
and an integral clement of each pilot study. 1In general, two kinds
ot evaluation studies are envisioned. Both may be thought of as
process evaluations, since they examine the internal rfunctionings
ol the projects, but theic purposes are quite different.

tne form of evaluation, exemplified bv Provus' discrepancy
model '~ which is particularly suited for second=-round pilot
studies, Is critical. We shall withhold further comment about
this model of the evaluation process for the subsequent dis-
cussfon of second-round pilot studies.

Initial pilot projects require another kind of evaluation, or at
least o relatively greater emphasis upon another Kind o evaluation.
Fivis mav be called case study analvsis, or it may be cast in the more
sopitisticated Language ot cthnography,  The label is fmmaterial but

12 . . . ; , C
M. Provus, "Evaluation of Ongoing Programs in the Public School
svstem," in Ro W. Tyler (Ed.), Educational Evaluation: New Roles,
Soew Means, National sSocicety tor the study of Education, 68th Yearbook,

Part IE (Chicayos University of Chicago Press, 1969).
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- fhe substance of the precvess, and what {t comaunicates about the
tunctioning of the pilot projeet, is mosl signifieant. A priacipal

- regponsibility of the evaluntor of firstsround pllol projecis 1s tu
observe, record, and interpret significant events ia the develsprent
of the pllot {o action,  Such records, together with thelr subsuysont
danalysis and interpretation, constitute an indispensable part ol the

process ol understanding school reform. Such records and analyses 3
B Furnish a basis lor judgments about the viability of a given pilot :
- formulation.  They help us to understand not only what it was within -
a pilot that succeeded or falled, but can also provide us with :
hypotheses aboul why events proceeded as-they did.  This element of ;

first=round pilot projects evaluation provides the raw material tor

the desipgn of planned variants among second=round pilot studies,

hat is, the results of a single pllot study are seldom deflinitive ) _

about how a program can be improved., Thelr analysis can lead to =
] hypotheses about changes and outcomues, but it cannot demonstrate or
- generate them,  That is the task planned variation in second=round

pilots, The hypotheses emerging trom the evaluation of tfirst-round
. projects should materially enhance the probability that such projects {
- will produce changes in schooling that approximate the outcomes tor b

children that we wish to obtain.,

- . N , 1. -
A bricet quotation frem the psvchologist Maslow 3 will clarify
what we mean by the case sziedy of {irst-round pilot projects:

[n most cases (experimental programs and schools) we
wind up with a roetrospective story ot the program,
the taith, the contident expectations, but with
Inadequate accounts of just what was done, how, and
when and of just what happened and didn't happen as
a result.  The real question is how we ¢an make the
best use of the "natural experiments' that result
when some courageous enthusiast with faith in his
ideas wants te "try something out" and is willing

to gamble. It only thev were good reporters, too,
and revarded the "write-up' as a part or the
cormitment.  This is just about the wav the ethnolo-
2ist works:  he doesa't desisn, control, manipulate,
or chanzge anvthing.,  Ultimately he is simwlv a4 non-
intertering obscerver and a good reportoer

smitih and Kuith’ studicd the Kensington School, a newlv constructed,
hisihls fanovative clementary school, in just the terns Mhaslow uses to

Ao b MasTow, "Obsoerving and Reporting Fiacation Fxperiments,"
Humanist, Volo 25 (1Yh3), p. 13,

O i
smithv and Keith, op.o cite, pp. =10,

Poco s, L .
smith and Keith, op. cit.
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merits, ' Beeause the vork of 8mith and Kodth as "nopinterfering

2T Shiservers and good FupdPtoss® stoms o us the essence of what

should occur in the evaluation of flest-round pilot projects,
wo-shall briefly deseribe the procedures of thelr study, and
fHustrate it through one dimension of what Kesiugton spught to
chiange=-namely the fanovatlon of teawm teaching.

smith aud Kelth undertook to study the implementation of an
Innovative school,  KRensington vecupied a new bullding, which
attempted to adapt {tself to the overall purpose of the schocle-
individualized instruction. As the lavestigators described it,
the administration of Rensington School opted for a "strategy of
srandeur”; that is, the lmplementation of a hust of tnnovations
in a single nov school. As Smith and Reith relate its history,
the fortunes of the Rensington School were sad, and in the end the
school drifted toward becoming much more Like other more traditional
schools in the somewhat vonservative lower-middle class commun ity
that it served.

Among the ianovations to be employed by the school to achieve
its principal goal was team teaching. The basic idea was straight-
forward. Teachers of each grade division (corresponding approximately
to two pairs of grades; first and second, third and fourth, fifth and
sixth) would cooperatively plan the educational program for and with
approximately two hundred children., They would divide the lahor of
instruction so that each teacher would make his contribution to the
education of the two hundred children attached to the division.

Notes of observations and convercations with participants, recorded
by Smith and Keith together with their conceptual analyses and
interpretations, help provide an understanding of why the team-
teaching program never functioned as it was intended to do.

The several ditfrficulties that beset the original team do not
lead to any easy generalizations about educational innovation, although
Linkases exist amony several of the factors involved.  The original
plan had called for three teachers to be academic counsclors, and four
others to be resource persons in special fields (science, mathematics,
Languase arts, and phvsical education). Several of the teachers had
been trained as sccondarv sclool teachers, with specialized knowledsge
ol content but lacking broad trainivy in teaching a varicety ol subject
fidtter areas, as moest elementary teachers must dJdo,

Botore the opening of school, one member of the team was dismissced.
e was replaced at the last moment by an individual who did not know
whether he wonld be continued tor more than a foew davs or weeks, and
whoe conscequent Iy had ditVicalty becoming involved in team operations,

An additioanl cleacat of the Rensinston program was Lo be selection
of acadenic activities oy the children.s Thov would make out programs of
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clawses Lo dalfends  This Inposed 4 hoavy burden on  indopondent. . e

planning wn velatively young shiddven,  Almest-Tyam the TRrst mobenl: - e

ol schanl 1L was apparent that a sizable minority of the vhildren
wotld tave to learn hov to function with such autonomy. Yhe stalf
docided to alter its original plan te the oxtoent of creating one
self=contatned classroom to accommedate those ehildren who could

oy Punetion well Independeatly. OF course that meant that one of
the other academic counselors had to assume vesponsibllity for
tedching the class, and the personal resources of the toam were
further reduced.  Differences in underlying attitudes about teaching
and associated personality elashes vesulted in the remainlng group
of teachers beiny divided fnto two teams, physically separated by

a wall, One of these teams moved almost at once Lo a selfw-contalned
pattern, the other to a more departmentalized arvangement, Well
bufore the close of the autumn scmester of the first year, the
sutmer draam of smoothly funetioning teams of teachers and puplls
wis abandoned, in practice it not in public statements.

A comblination of forces led to this outcome. We cannot take the
time here to reproduce detailed analyses, but it isssotewvorthy that,
as Smith and Kelth obsevrve, the seeds of this debacle were sown in
the original objectives of the program, Both role specialization
(selection of teachers with academice strengths in sclence and
mathemat fes, for example) and faculty egalitarianism (shared decision-
mak ing amony team membors) were emphasized., The egalitarian notlon
had the function, among other consequences, of generating frequent
and lengthy meetings of team personnel at the end of already long and
heet Le carly days of school.  These meetings not only added to the
lenpth ot the teachers' working davs, but they reflected underlying
ditferences of opinion and value conflicts, which intensified the
ditticultios ot teaming, As teams began to dissolve, teachers who
wore prepared to ofter excellent programs in a single academic area
round themselves in the quandary of having to provide a total olemen-
tary school curriculum for 25 or 30 children. With the
dabscence of the usual scts of textbooks and other instructional
saterials (Lthe original idea was that teachers in each area would
seloct or croate tlu'])rnpun'xnuLLn'Llls for cach child individualiy),
these teachers found themselves in highly unenviable positions,

Our paraphrase of smith and Keith's analysis of one dimension of
this extremely complex rtory has been necessarily brier. It is not
onr Latention to deplore the unhappy events at Rensington, far less Lo
inveich asainst innovations such as team teaching,  The purpose, rather,
is simplv to indicate that the accounts and analyses provided by the
»thnosraphers constitute an invaluable increment in our understanding
ot how the social system of the school operates in the face ol massive
chanee . We seo little doubt, moreover, that the smith and Keith records
would be ot oreat vatue it one wished to redesign the Rensington pilot,
or Lo develop variations ot it, as would boe done in scecond-round pilot
clhtorts,

Y Y
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felound Pibar Prejects
A mecomd=sputind pillor study 18 a4 modificatlion af a Firsteroqud

prodecty Instabled in o now mehool or school disteiet of ay

approprbate tatare, which has indlcaled an interest in Introducing

Petortn admblar to tiwse to be tested dnoa pitot projocts Each

Firasr=round piltot studv, wnleds {0 is torminated as an unsuccessainl o

etiorly should poenvrate multiple second=round pllots.  There are at p

least two reasons for this, ne s the need to tearn b b the -

broblens associated with instabbing o partlealar tvpe of piloy

¢riorty o second=round piloes o a4 ogiven strand are ntroduced in

several sites, porhaps fn Jirerent States, some record can be

doveloped o the problens of thetr tstatlation, and tedal solutions,

Sevoidbey these pilot soadies reprosent an apportunity to buibd L

variations into the ordigingl pilot plan==varfations that have been -

sgested by analvsls of the Tlrst=round pilot study, i3

F the hensiogton poject had boeen a first=round pilot study,
several kinds of variat!ioos might have been developed for second=-
round stwdivs,  As fndicaited cartier, the desisners of the Ruetts iy ton
project Jdecided to open their school in tall Cree=syinting innoval ive
styvie trom the thest Jdaye Thus, o goal of individutlized nstruct fon
Wt oo boe achieved by the harmoniocus interaction of altl the olements
ol bullding, stafCing, curriculum, and instract fonal maceriol s,
Mithough the assumption may not have been recosnd zed, and cettainly
P was not publiciased, the success ol the oftort depended upon all ol
these olements workin, smoothly as Individoad entit fes, and mesihinge
with Theele or e clasidng of gears. F oven Taivly minor proebloems
developed in g few clements, [t seens that the whole svstem vould be
badly dued,

Jdacovariation tiat would be woll worth oxamindnge in g secopd-
roaad pidot profect b= wial Smith and Beith, borrowing trom the werk
of Steboniy call Maraduat st oan alternative strateev.”  ihe
i st strateay as the mame faplies besins with more imiteu
chiacts b cinmsey consobidates those wins, and then exlemls e
o Lae cestent cave wtain, ant i the more complete retors oi tort hoae

Yo et ced,

DU ariations on e soame pilet theme ot mieht be o considered
voe b vt bons o wonbd oo bee b ternat jve aperations ob Ui s
clhement s oo tnose dnstalbled 2 Qeasiaston, lor cadapley one variationg

HIE

Al debiborate by Dad bl T Dloeis cf planming Lime iato

Vool s sy e tae tecners, Anotner could esetine he bt

oo enerations ot hvine o lender, that is, avoiding teacier
vhitarianiam and total by winered decisionmaiine, S0l otier vari ot

it not oalter the basdc ter arrmeciment, but use (L in 1 fore

SUrect o red environaenty Por iastance, one P whooh Lo viiers hd tecves s

Sk e st rd Aot oD iater i oby ad bore Lo reshonaibility

ey I idnal creation o now materioale,
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B Aeidentid @l e Tl s ondersund pilot studdss rmeseire o
A4 diiterent bnd of ewadudl dan Lhas duiléal plistee dhis, o8
saUTHe, inonet oan faflexibio eale. B secombereamd piiot eifoet

to impiument the aradetlist strategy descéibed Sdhove wefe Altefipied,
Cor wsiaplo, the kind o mtifopebaaienl obmereiat fod oiigavteriatie

ol Lae Reasiinzten protect woeuld probably ho feyul Peds When havever, Wi
the 1% of 1 second=Pound pilot is Lo leara fore aboot the oftects %
of puptls of more cavelutly spocitied cambingt boans ot famovat bens, E
L cmph eads of evaluat fon would be oor semdlorims the vvenls of tho i

i‘”-'t. st pt‘u\‘it“n»-: vevp e b v i‘._-g--.“w " fovg !‘Hﬂ'ih‘_\it.':‘i ) dvv,‘ir:i«l!\-
mak i, tn the diseasainn o tine seconderednd pilet evaluation

Cat Toedlowae wo stid b odreaw neaviby upey the eonvop, o tiw K
dicwrrepamey modedy deve boped by Provas '™ This model aasista the :

procran directar in Rnowing it bhils progews bs oberatine aocording :
oo plan, or it it in ned, where the disvrepancies exist, end what j
et bons are davablable to etiadnate thesy N porvasicoe prablen in i
sthindios o adaeat iomal teeatments as been the tatlave ot investis E

ators or progran edlvecabed to insurte that the methods they det ine
Aare varried oul o in the conrse of the progriuae wheo cotapar by are
plnde betwoenyy vy Ceachers wine are supposied s teoacnione an element

ol aritametic by oone of twe ditrerent oethodsy resalts trogquent ty

bt to rerboct oany dirtterences in tinal teve! o learnimy oo the

art o the children who were Insteacted b the ditterent oethods,
Howewvet'y, it Lhe teachers have Padled o todbow tivir assiamed
Centcinhie miethods theoweiout Lhie peraod o the desratst vat fonoop
caneriment, then Che abseave ot ditterenees mons, e tenchass fo

the wav they preseanted sublect cattere Hiis dasue Isoa problem of
sofie moment e ad not apparent! o matter o hadrsplitting over

Wit i prnrvdur'? v been carried oat o tine tinest Jdetadl, For
fnsdtoance, Provygs Gloes b evoTuab b report o oan teart teachine
cartied out noone of e vt ate bare vty achoed svatenin, some
Porty=ioven projecta were Depreneatedy cach ot which wass G tol Tow
Cile sane pat et ot teaminsy speciticd prior to the projects the
Peporty mowever, shows tiert cacn tea eatabbished cdifterent pattern,
Lt e e st in oy voscd Dbt o choarictericine the eriects ot "tean
Corchin s o o sy e mieatal conparicons between teons and other
EE ettt o Leavhidin e Sisi bty Provis, and o othersy hoeve obncrved
Patt tov vttt ien dn metoeeds o toeachingy e teacher, Pt pro et

a0 e ae LN IR TNRY Ly et v iH lil\‘ AU £1 PR R i SR P TRE] IR TRETIN P

SRl o e el L Ui st tetooe s dn behvior betwoen the oot
Pecr oo e clier e sed e b ve et s beeted e parpeeaers

GO Ll e,

Proeits e ande Lo dmmertant o obaere st bon Lhatl ot proorate, oot
coer e tuatb b bewny but tee thew pass throwsh o oo vie s of <tae oo The
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watk of wvalualing prograws, then, musl be ruspuusive to these
Jifterandes 10 stages,  Although Provdas was wirdtdiog Tor the buheTit
vl adeindstrators ad evaiuaters 18 14rge eliy sehonl svstems, the
prineiples of bis analysls have particalar appeal to this discussion
of the ovaluation of pilot studdes.  New programs pass through tYour
busie gtases of developawent s These aret (1) definition, (2) instale
Pal i, (3 procesay and U9 products A i th stage of costebenel it
Aintlyvais s alsau possible atter the program has passoed through the
Pirat o tour stages,

Ve vat bines ot evabuablion appoeat mach Lhe same gt eaciy stage,
but the content ad the procedures used te conduet the evaluat fon
are dittereat s In essenve,y the evaluation askes at each stage it the
perioriimee observed within the program is conpruent with the standards
sol tor the proara at that stage,s For exampley in Stage 1y, a soage
of detinitiony the evaluative question is whether cach component of
Lie progeam bas been elearty detined. The responsibitity ot the
evicbuat ton nait s to identity discrepaneyy to cotlect and oraniaze
the alternabives watlable to repair that discrepaney, and to tuenish
Lhese to the program director whose responsibility v is to select un
tltornative that bost serves the purposes ob the progran,

A stae Ty altthouygh the general evatuation question is the same
beobetore, ity content now sl tts Lo omatters o installations the
broad question is whoetiier the procran is operating with standards set.
Phvie stare of evaluation work is of critical fmportance for several
retiobns, bt ds b Linds stapgey mere than at any other, that the membors
af the evaldaation unit exanmine intensively the internal operations of
e proer va, T teachers are not betaving in avoeordanee with the
detini dona ot the prosgeat, tie evaduatcon undft must discover and report
i tiadia fmmediatelyy AU this stace, the coneern is not whetiwer
proi b Tearning what the proeram detinit jon savs thev are to learn
Crnal dn o ntter tor bater consideration) by wiether teachers are
procidin e the instraction thaat will hepothetically Tead toward thoso
s b o cuteenes, FPow evaebaaticon studies in the past lonve paid appropriate
Aliention o tiis fasac ot dnstallationgmd one wonders how many poten-
Vil b sond Tdeas dibout teacivin have boeen phased out ot basiness bocause
Peoerts of et fve evalaat fen showed no ditterence between the pupils
fivocanerinent o o Desse s end those da comtrol classess o be osare, the
bbb wor il bt o sbate Is dirtiealt, rtor it oinvoelves wabiine
Srdomients tbhoul toe consruence ol obsorved teacher behavior with the
spoevitie st deoawn in the proveam deddinitions We would al@so exoend this
podat bevone the Timdt etiens ot an Dnstalbation staae o o prooram. Sone
Porys o menditorin o the activitics of erucial progream personnc b oot
continge tiircvoont tae Lite o the procean, vartical el ir dhe type ol
teacain s ot g pragram callbe tor o aioniticant departares tron the teacher's
ardier s toras o dinstraction, and B0 ther cortinue over estendoed periods
Clomonths o even o veat s in these vases there s oa tendeney ot teachers to
revers to thedtr carlior g oernaps rore certortable poormes o benavior,
oo tad s nppen y we e bd it ieipate that there woulld be
covlaontettees Por the tinad oaateomes o oapidss AL iy rate, the pinal
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Leaclior hvhaviors, o8 Lo strategios ol instruction, as these appear
ln the program Jdetinition,

In btage 1L, the emphasts of vhe evaluation shiftts to the
broader development of concepts about the Instructlional process, and
Lo the specifications and acquisition of base lHne data about pupil
pertormance, L is during this stage that the evaluator begins to
Formulate the independent variables that he will vaplov in the
experimental Stage BV, and to spocity the measures that will be
obtained te evialuate the fndependent program variables.

Stage IV o is an experimental rescarch stagse in which the basic
questions coneern the achievement ot the termlnal objectives of the
prosrvame It is eritival to note that evaluation is not Introduced at
this stacse, but is one ot the latost developmental stages of evalu-
ation achieved, More elfective experinental assessment of the fmpact
of a0 program can be made at this time and for several reasons.  Thero
is now assurance that the several components of the program have been
clearly detined, and that the program operiates in congruence with
those component detfinitions, At the mininmum, a preat deal should be
Kiown about any continuing discrepancy between program delinition and
program operation.s  Also, principally as an outeome of the work ot
Stage Ly measures tor hoth independent and dependent variables have
been develoved Trom a stady of the program in operation,

AMtheugh Provas includes o Stase Vocost benet it=analvsis, he is
clearly dess optimistic than others about the contribution that such
A analvsis will make to educational decisions.

This discussion is neaningtful if the tollowing
conditions exist or can be established:

o Fhe programs that produce seasurable benetits
are sutticient!y well derined to be replicablo,

. Fhere s agrecacit on both the value dand measure

coDeer iU,

Soo Antecedent coaditions cm o be sutfficiently woll detined and
teasured Lo o determine their orftect on out put.,

oo L Teast Lo procran. e in caintence tor wnici

inputs eve been Yoosted ont " Lt shoare comenon
Doeated TUs, e e whiion comnarab e Jdar st

deseribin g mtocodent rundiliunn.lh
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Historically, the role of evaluation, when there has been one,
has beea dostinated by that ot the program developer,  There are
probablyv sceveral reasons tor this traditional role relationship,
Froquent vy, when a funding agency has been Involved, it s the
program developer, the man with the original fdea to be tested, who
songht tunding and assembled the team to develop the program., If
evaluation has been involved, the program developer has employed the
eviciator or the evaluative staft, At any rate, the program
developer has been the "idea man," and evaluation has teaded, not
inappropriately, to follow alone behind, tidving up the grounds, as
L werl

Loevaluation of pilot studies is to vield Knowledge about new
educarional programs that will be of maximum value to decisionmakers,
step ©omast be taken to insure that evaluation personnel are free to
eXercise their best professional and scientific talents in raising
questions and sceking approprlate information to answer them, There
are undoubtedly many specific ways in which this problem can be
solved, but they Gl involve reposing authority in the vvaluation
unit. That authority must extend to issues that are properly within
the provinee of the cevaluator and which permit him to discharge his
responsibilitics in the role of evaluation. What we are desceribing
would be o vast alteration justiried by the special nature of pilot
studies and their existence as vehicles tor the production of
dependable educat ional knnwludge.

the Question orf Transterability

In tire Vinal analysis, what we expect to emerse from fully
instalied and evaluated pilot studies is reliable knowledge that links
sctool redorm to the inprovement of educat ionial opportunity. Bv
reliable knowledae we mean information that tells us the conditions of
sciiool reorganization, or the ranze and varicty of conditions under
witich educational opportunity can be improved Yor a given target
popuiation,

tieissue of transterabi ity can He separated into two distinet
but related topivs. One of these we have thready mentioned. 1t is
essentiab by the tonie of reproducibitity of outcomes; that is, the
catent teowhich repeated pitot studics on the same theme onabl o to
fsolate senood rerorms that ledd te oiven practical results. It is
Lads issae that we soallb eaplore more tally in the closim: pages of

Chri s i ter,

e sceoad dasne P4 of no lesas vipiiasis, but it is more seneral,
und st o be o topic of concern tor all einds ot funovat ions and chimypes,
ol inst thoese emeraias Trom pilot studies. That is the broader topic
clotac instal bation, or the disseminat ion .and dittusion of innoviative
Practivess Becmse the two topics are closely retated we coannot

1

cibesether deore diirusion inooar discussion, biat the contr ol cmphres iy
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will be upon the question, "What are the conditions that make a
pitot study transterable trom the particatar situatlons In which it :
s been tested to others in which it has not?” .

ir pilot studies are carried out In accordance with the discus-
sion preseated in the carlier sections of this chapter, scveral
teatures of the project that are necessary to reproduce it could be
reconstructed in g straightforward manner. For example, evaluation
records would clearly state the purposes and detinition of the program,
the extent to which ft was installed in the pitot tests, and what the
major obstacltes to thorough installation were if there were any,
lhere would also be available tull and complete accounts of how the
reforms installed during the pitot stages affected the targeted
acirievement arcas of pupils. For example, what percentage of pupils
at wach srade level in the pilot sites exceeded the gain to be
expucted on a national basis for a given unit of time (one semester,
one vear, two years, or whatever the appropriate time unit for a given
pilot study may be), how many achieved at that level, and how manv did
not? Equally important were the frequencies or rates of achieversnt
comparable across several variants tested in second-round pilots, and
whether or not some combinations of these elements led to greate. im-

provements than others. The items mentioned to this point would be part
of anv complete record of the installation and evaluation of a pilot study

Mese data, as well as other intormation, should be Incorporated
into . users' manual to be provided to anyv school district considering
the adoption of a tested project.  We would apree with Carlson's 19
obscervation that no users' manual can ever provide sutfficient information
for purposes of installing an innovation. Fach installation will, in
addition, require "customizing' to the needs and special problems of the
Local site. ilowever, a users' monmual is a mandatory part of the process
of specifyving the conditions under which a tested pilot project could be
reproduced.  The copericnces of regional laboratories aad the Office ol
Education's Research and Developmental Centers would be most helpful in
detfining the elements of a users' manual, 1t is evident, though, that
sucht anides must contain a variety of critical intormation.  Some ot
those clements have been identitied previously, and will not be repeated.

Iy addition, the users' manuat should provide a comprehensive
account ol tie purpescs of the project, the magnitude of choange that it
reproescinted Tor the pilot site, and the cxact nature or those cianses,
[F there wore any pecaliar characteristics of the pilot site that would
rarely be encomatered elsewhore whrich appear to o aftect the success or
Lite projoect, they should be sally delineated and their role cxamined in
dotail.,

[

Re Carlsony e ob=510 Roles in bdacational Chiemoe, "

Minco rraphed Caadatedyy o pe 09
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What problems were encountered In the installatlon stages of the
T project, cither in initial tests, or in bater varianes? if any of

| those problems were recurrent, that is, were encountered in ail or
most or the pitot installations, that tfact should be identified, and
nyvpotiwses presceated as to how future installation might be organizoed
to avold or overcome such difficultios.

Vital Information that will concern later adopters of a program
is the costs, In monev, time, and eneryey, that o into the initial
stages of an iastallation.  For caample, pilot studies may have
tound that retorm eftorts succeed more quickly when certain physical
plant moditications are made, or when the entire school staffr
participates in one or two=week workshops before the opening of the
school vear,

Mthoush cach local site must have latitude to adapt and modity
retoras to match the unique requirements of its settings, the more
completely the records resulting (rom pilot studies can specity the
mecessary conditions, including hardware, materials, and facilities
and special services required, for successtul installation and
operition, the better it will discharge its obligation of informing
the potential user of the problems he Faces, and the benefits to be
sained. =Y

dooBL Mites (L), dnnovation in Education (New York:  Bureau

ot Pablications, Teacher's College, Columbia University, 19i%).,
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