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TERMS OF REFERENCE
Order in Council 2442/52 Regina, Friday, October 31, 1952.

The Executive Council has had under consideration a report from
the President of the Council, dated October 31, 1952, stating that by The
Public Inquiries Act, being chapter 15 of the Revised Statutes of Sask-
atchewan, 1940, it is enacted that the Lieutenant Governor in Council,
when he deems it expedient to cause inquiry to be made into and concern-
ing any matter within the jurisdiction of the Legislature and connected with
the good government of Saskatchewan, or the conduct of the public
business thereof, or which is, in his opinion of sufficient public importance,
may appoint one or more commissioners to make such inquiry and to
report thereon.

The Minister further states that by section 5 of the said The Public
Inquiries Act, it is provided that the Commissioners, if thereunio author-
ized by the Licutenant Governor in Council, may engage the services of
such accountants, engineers, technical advisers. or other experts, clerks,
reporters and assistants as they deem necessary or advisable. and also
the services of counsel to aid and assist the commissioners in the inquiry.

The Minister further states that on the 7th day of March, 1952, the
following Resolution was submitted on the motion of the Minister to and
passed by the Legislative Assembly:

“That this Assembly, recognizing

(a) that in recent years the rapid increase of farm mechaniza-
tion and the widespread adoption of new agricultural methods have
resulted in basic changes in rural life and the farm economy of
Saskatchewan, and

(b) that these economic trends are creating new rural social
problems as well as adversely affecting the ability of our young
people to become established in the agricultural industry, and

(c) that these trends also offer an opportunity for further
extending the amenities of rural life,

agrees it is advisable that the Provincial Governmant should int
a Royal Commission to investigate and make recommendations
regarding the requirements for the maintenance of a sound farm
economy and the improvement of social conditions and amenities
in rural Saskatchewan, and recommends that such Commission, in
its inquiry and recommendations, have particular reference to:

(1) the problems involved in present day trends in agricultural
production, land use and farm costs;

(2) the need for farm capital and credit;

(3) the further adaption of social services and educational
facilities to meet changing rural conditions; and

(4) the further development of rural transportation, communi-
cation and community services.”
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Upon consideration of the foregoing report and on the recommenda-
tion of the President of the Council, the Executive Counci! advises that a
Commission do issue to William Bernard Baker, Professor; Henry
Llewellyn Fowler, Secretary; both of the City of Saskatoon; Jose&h Lee
Phelps, Farmer, of the Postal District of Wilkie; Charles William Gibbings,
Farmer, of the Postal District of Rosetown; Nancy Adams, Housewife, of
the Postal District of Ethelton; and Tabaldo Henry Bourassa, Merchant,
of the Town of LaFleche; all in the Province of Saskatchewan, of which
Commission the said William Bernard Baker shall be Chairman, for the
urpose of having an exhaustive study and inquiry made into and concern-
ing and to make recommendations regarding the requirements for the
maintenance of a sound farm economy and the improvement of social
conditions and amenities in rural Saskatchewan, having particular reference
in their inquiry and recommendations to:

(1) the problems involved in present day trends in agricultural
production, land use and farm costs;

(2) the need for farm capital and credit;

(3) the further adaption of social services and educational facilities
to meet changing rural conditions; and

(4) the further development of rural transportation, communication
and community services;

and for these purposes to consult with all organizations and individuals
interested and to accept for consideration, articles, submissions or other
representations made by or on behalf of interested persons or organizations,
and to include in their considerations any questions which they may
hold to be relevant.

The Executive Council further advises that in addition to the powers
conferred upon commissioners by the said The Public Inquiries Act, the
said commissioners be authorized to engage the services of such account-
ants, engineers, technical advisers, or other experts, clerks, reporters and
assistants as they deem mecessary or advisable and also the services of
counsel to aid and assist the Commissioners in the inquiry.

The Executive Council further advises that the expenditures of the
Commissioners for the inquiry and report be limited to the amounts
approved by the Legislature for this purpose.

(Signed) J. M. Telford,
Clerk Executive Council
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LETTER OF TRANSMITTAL

Rovar CoMMISSION ON AGRICULTURE AND RURAL LiFE

Regina, Saskatchewan,
July 20, 1956.

The Honourable T. C. Douglas,
Premier of Saskatchewan.

Dear Sir:

We have the honour to transmit herewith a report of the Royal
Commission on Agriculture and Rural Life on Rural Education in Sask-
atchewan. This is the sixth report of the Commission pursuant to the
Order in Council of His Honour the Lieutenant-Governor in Council
dated the 31st day of October, 1952, O.C. 2442/52.

This report provides a clear demonstration of the wisdom of estab-
lishing Larger Units of School Administration in adapting to changing
rural conditions. The difficult process of centralizing our rural schools
is just beginning. This and other adjustments outlined in your Commis-
sion’s report will be necessary to the realization of acceptable levels of
rural education in the future.

Respectfully submitted,

Mrs, Nancy Adams W, B. Baker, Chairman  T. H. Bourassa

i N aW:/.K%

H. L. Fowler Chas. W. Gibbings J. L. Pheips
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CHAPTER |

Dntroduetion

The demands of the modern
world have placed a premium on
education. Tremendous scientific
and technological developments and
increased knowledge of the applica-
tion of ;;.]cience to lt;:man wel;‘are
require that people uipped to
mould these agvanceseqmm their
own lives. The development of
modern transportation and mass
communication media—the press.
radio, films., and television—have
made the world small in time and
space. Events in remote centers of

e world are communicated as
readily as events at home. There
is often. however, a vast gulf be-
tween communication and compre-
hension. This gulf between events,
knowledge. and the present level
of technology on the one hand and
the people’s ability to comprehend
them on the other must be Lridged
by educational background.

Developments in world affairs
have also heightened the importance
of education. No part of the world
is self-sufficient or isolated. The
economic interdependence of the
world has long been recognized,
and today the development of
atomic weapons is forcing the
adoption of a “"one world" concep
for the security and survival of
nations. National and international
policies, however, depend on the
people’s comprehension of events
and world affairs. The interde-
pendence of peoples in the modern
world thus makes increased edu-
cational background not only im-

——— - ——

portant for progress but essential
for survival,

In much of the world the prob-
lem of basic education for vast
numbers of people remains to be
conquered. In the words of the
United Nations Educational, Sci-
entific, and Cultural Organization,
people “must be taught to read
and write, how to fight disease, how
to use machines and implements,
and generally how to raise their
standard of living by increasing their
country’s resources.”

In countries where agriculture
and industry are more developed,
the problem is not to overcome
illiteracy and superstition but &er-
haps a more difficult undertaking
—t0 equalize educational oppor-
tunity for all and to raise standards
of education to a level consonant
with the demands of modem society.
These are indeed the tasks that
face the province of Saskatchewan.
Since the rural areas of the province
suffer most critically from inequali-
ties in educational opportunity, the
problem of first importance is to
equalize educational opportunity for
rural youth and to raise the level
of rural education.

Since education in rural Sask-
atchewan functions within the rural
social system, the basic character-
istics of agriculture and population
have vital implications for the pro-
vision of rural education. Rural
population in Saskatchewan has al-
ways been sparse, but mechanization
of agriculture and increases in the

L NESCO, oA World Programme, United Nations Educational, Scientific, and
Cultural Organization, Paris, 1948, p. 20.

1

0023



2

avemﬁesize of farm in recent years
have been associated with a declin-
ing agricultural population. These
changes in the organization of
agricultural uction and in agri-
cultural technology have en
changes in the rural community.
Not only are farm ?ople moving
to urban centers to live, but those
who remain on the farms are asso-
ciating in larger communities than
formerly.

These economic and social
chanf.es llxiave nge:ﬁitam
reaching ¢ 5 e O -
tion and a;:ug:ismﬁon of educa-
tion. Small school districts of
fifteen to twenty sections could not
provide education under the cis-
cumstances of increased farm sizes
and declining population. individual
school district boards were no longer
able to operate effectively within
their own neighbourhoods.

In order to achieve an adequate
student population for modern edu-

RURAL

cation, school facilities have been
regrouped on the basis of larger
attendance areas, and transportation
of students to centralized schools
instituted. Administration of educa-
tion has also been reorganized over
larger areas roughly in accord with
current patterns of rural community
association. These large adminis-
trative units have tended to provide
uniform administration over large
areas and to eliminate inequalities
in the financing of education.

The purpose of this report is to
examine these changes in the struc-
ture and operation of the system
of rural education in Sasketchewan
today. The organization, adminis-
tration, and resources of education
are analysed in the light of economic
and social conditions in the rural
community with a view to finding
ways to equalize educational oppor-
tunity and raise the level of edu-
cation.

Scope of This Report

Although this study regresents a
comprehensive assessment of rural
education, its limitations should be
recognized. It is extremely difficult
to define clearly all the roots of
educational change. Obviously the
real test of the soundness of an
educational system is what happens
to the pupils. This kind of measure-
ment was possible with respect to
some aspects of the school program,
but by no means all. Thorou,
evaluation, even under dxl;iﬁg w{
favourable conditions, is a di t
and time-consuming process involv-
ing on-the-scene investigation. The
impossibility of utilizing that ap-
g;oach made it necessary to con-

e this study to certain conditions
and changes which, by common
agreement, are indicative of educa-
tional progress.

As a consequence, the Commis-
sion has confined its study of rural
education mainly to the means by
which education is provided-—the
or tion of education, the ad-

tration of education, the re-
sources in personnel, and the
financial resources for education.
In acidition, several important prob-
lems affecting curriculum are dis-
cussed, but in the main the empba-
sis is or. how rural education is
provided. In short, this report is
a study of education as part of a
rural social system.

The content of education is thus
not the focus of this report. The
Commission was able to treat cur-
riculum and standards of education
only indirectly or in limited ways.

These questions are treated in so
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far as they affect or are affected
by the organization, administration,
and resources of education. In
several special connections, how-
ever, curriculum and standards of
education are directly treated—with
respect to educational trends, re-
tention of students, vocational edu-
cation, and adult education.

Similarly, despite its importance,
the question of federal financing of
education is excluded from this
report. Fundamental to any con-
sideration of education within a
province is the level of education
in the nation as a whole. In focus-
ing on rural education within the
province, the Commission does not
ignore the importance of achieving
equality of educational opportunity
across Canada. Variations in wealth
and population have always existed
among the provinces and created
inequities in educational systems.
The unstable economy of the prairie
provinces, dependent mainly on
wheat production, has placed these
provinces at a particular disad-
vantage in financing education.
Saskatchewan, moreover, has for
nearly twenty years reared and edu-
cated its young people and then
exported a large proportion of them,
mainly to other provinces. It has
thus assumed costs from which it
has derived incomplete social or
economic benefit. The case for a
national minimum standard of edu-
cation is incontrovertible. All Cana-
dian children, no matter where they
live, are entitled to certain educa-
tional opportunities. The increased
costs of modern education, the need
for trained personnel of all kinds,

3

and the mobility of the population
make essential some federal under-
writing of the costs of education.

The Canadian School Trustees'
Association has recently issued an
exhaustive study of school finance
in Canada with recommendations
to solve the problem of financing
the increasing costs of education
throughout the nation.? This Com-
mission believes that the work of
the School Finance Research Com-
Iuim. dil'md by Dl'. Mo Eo !‘ﬂ'
Zerte, is fundamental to an attack
on problems of education within
the provinces.

Other exclusions from this report
are schooling in the Northern Area
of Administration, the School for
the Deaf, and government aided
schools. The Commission has con-
fined its analysis of the school
system largely to schools operating
under the School Act, the Secondary
Education Act, and the Vocational
Education Act. Also, no thorough
analysis of the University of Sask-
atchewan and its many colleges and
services has been undertaken.

Although much ground on the
provision of education has been
covered in this report, the Com-
mission would like to see a thorough
treatment of curriculum, facilities,
and standards of education in
general. Such a study, if undertaken,
would be invaluable in helping to
adjust the content of education to
modern rural life. Furthermore, the
report of the Canadian School
Trustees’ Association on echool
finance in Canada should be read
as background to this report.

2 School Finance in Cenada, Canadian School Trustees' Association, School Finance
Research Committee, Dr. M. E. LaZerte, Research Director, Edmonton, 193S.
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Plan of This Report

The report opens in Chapter 11
with a statement of the problems
of rurai education as seen by rural
people in the province. In their
communities and through their
organizations, rural people voiced
their thinking on recent develop-
ments in education and the main
problems in education that affect
rural communities.

Chapter III is a review of the
changing rural environment and its
effect on rural education. The his-
torical development of rural ¢ Juca-
tion is briefly reviewed. Environ-
mental changes and their impact
on education are analysed. Finally,
educational adjustments affecting
curriculum and standards of edu-
cation, personnel, facilities, organi-
zation of education, and financing
of education are examined as a
prelude to the analysis of current
educational problems,

Chapter IV describes the re-
ﬁrouping of school facilities that
as occurred in the province, pre-
sents a deeper analysis of regroupin
in one area of the province, an
reviews the factors associated with
centralization of school facilities.
Finally, the future development of
centralization is discussed.

Chapter V is a discussion of
larger units of school administra-
tion—the establishment of larger
units, their financing and adminis-
tration, and proposals to integrate
larger school units with other local
agencies.

Chapter VI is an analysis of the
financing of education, both ex-
penditures and revenues.

Chapter VII is concerned with
staffing Saskatchewan schools. Here
are discussed the shortage of quali~

fied teachers in Saskatchewan, fac-
tors contributing to the teacher
shortage, effects of the teacher
shortage, and measures to increase
the supply of qualified teachers.

Chapter VIII analyses student
retention in high school grades,
considers some of the implications
of low retention, and suggests
methods of increasing the retentive
power of the schools.

Chapter 1X considcrs some of
the aspects of higher education as
they relate to the supply of and de-
mand for professional and sub-pro-
fessional personnel in the province.

Chapter X describes and evalu-
ates existng programs of vocational
education, examines the need and
demand for expansion of vocational
courses, and surveys the problems
and requirements attending such
expansion.

Continuing education for adults
is the subject of Chapter XI. Pur-
poses and programs of both gov-
ernmental and non - governmental
groups are described and evaluated
and suggestions are made for the
development of a better integrated
and more coherent approach to
adult education.

Chapter XII summarizes the
public’s concept of solutions to the
problems of education.

Chapter XIII sets forth the Com-
mission's conclusions derived from
its analysis and Chapter XIV con-
tains the Commission’s recommen-
dations on the problems of rural
education.
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CHAPTER H

Problews T Education:
Tee Public's (Concept

In its extensive contact with the
Saskatchewan public, the Commis-
sion was frequently reminded of
the concepts of education held by
both rural and urban people. Prob-
lems of equality of educational
opportunity and realization of im-
proved standards of education were
expressed on all sides. The public’s
concept of educational problems,

ritaarily in the rural setting, will
e reviewed in this chapter. Public
pr s for the solution of these
g(:rloI lems are presented in Chapter

Concern for education in modern
Saskatchewan was voiced by virtu.
ally all communities, organizations,
and agencies that made submissions
to the Commission. Eighty per cent
of the community briefs, 70 per
cent of the briefs of colleges and
departments of the University, 50
per cent of the briefs of provincial
organizations, and 40 per cent of
the briefs of government depart-
ments dealt with some phase of
education. In all, 233 of 406 docu-~
ments presented to the Commission
considered the problems of edu-
cation.

The Provincial Council of Women
of Saskatchewan expressed the feel-
ing of many groups in stating that
educational matters “are most im-
portant, as the children of today,
whether from rural or urban areas,
will be the citizens responsible for
the affairs of the municipali?' and
the ‘Krovince of tomorrow, and, only
as they have knowledge and vision
of the past will they enable Sask-
atchewan to hold its place of honour

among the provinces.” Similarly,
one individual stated that “educa-
tion is the most important problem
of all, for with the proner education,
we will eventually b able to find
a satisfactory solution to all our
roblems—while without it we will
ose all we have.” ‘The Staff of Notre
Dame College and the United
Church Minister of Wilcox submit-
ted that the democratic ideal re-
quires that Saskatchewan strive to
assure equal and full opportunity
for the fullest measure of education
in the liberal arts for everyone.

Ample provision of educational
opportunity was considered particu-
important because of the need

for professionallg trained people for
development of the natural re-
sources and for service of the human
resources of the province. This need
was most explicitly outlined by pro-
fessional organizations, provincial
organizations, and the departments
of the Government and the Uni-
versity. Trained scientific personnel
have been sought abroad, since
Canada-wide advertisements yielded
few applicants. The Department of
Geology of the University's College
of Engineering pointed out that “at
the present time we are not able
to keep pace with the demand for
trained men.,” The Saskatchewan
Veterinary Association described
the shortage of professionally train-
ed persons in its field to meet the
growing needs of the economy. It
claimed that “there are many large
areas that have no local veterinary
service and the present number of
veterinarians is entirely inadequate
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to fill the needs of our livestock

roducers.” The Saskatchewan Li-
rary Association, indicating how a
shortage of personnel hampers de-
velopment of libraries, stated that
assistance being offered through
government scholarships was not
even being claimed. Rural people
also were critical of the shortage
of trained personnel, particularly of
qualified teachers.

RURAL

Against this backdrop of the
need for equality of educational
opportunity, a high level of educa-
tional attainment, and present needs
for increased numbers of profession-
ally trained personnel, the Commis-
sion was reminded of the many
problems deterring progress in the
provision of education.

Main Problems in Education

Educational problems, particular-
Iv in the rural communities, are
seen within the framework of chang-
ing cconomic and social conditions.
The Agricultural Conservation and
Improvement  District  Board  of
Agricultural Representative District
No. 9 (Swift Current) described
the establishment of rural school
districts following settlement and
the maladjustment between small
school districts and farms which
“grew larger in size and fewer in
number.” Lashburn commented that
these trends have reduced the num-
ber of families living in each rural
district and gave an example of a
rural district that “had 26 families
resident in 1925 and now has only
18 families to be served by its
school.”™ Tisdale directed attention
to the drop in attendance in rural
schools which has made it “harder
for those remaining to pay for the
teacher and facilities.”

In addition to the increase in the
size of farms, Broderick commented
that “families have become smaller
and many pevple farm from town.
This resulted in a comparatively
small rural population and forced
many schools to close and others
to cperate with a low enrolment.”
Often, according to the Agricultural
Conservation and Improvement Dis-
trict Board in the Swift Current

region, “a rural school served only
four or five students. Frequently,
in the more or less isolated com-
munities, it became almost impos-
sible to hire teachers at the low
salaries offered for their services.”

Davidson referred to the way in
which these educational problems.
in turn, affected other phases of
living. “The inability to secure
reasonably good school facilities was
the reason for a number of families
leaving the tarm and establishing
temporary or permanent homes in
urban centers. Such a movement
contributed to the deterioration of
social life in the rural area.” Leroy
observed the effects of the general
mobility of population on the town
schools. “In the past 12 years Leroy
school has doubled in size—from 3
rooms to 6, and from 85 students
to 180.”

Although the consequences of
change in the rural scene were seen
to create many problems in assuring
adequate educational opportunity
for all, the main problem of concern
to rural people was the current
shortage of qualified teachers. An
analysis of 63 community briefs
dealing with education is presented
in Table 1; 86 per cent of the
briefs mentioned the teacher short-
age. The Saskatchewan School
Trustees’ Association, reporting re-
sponses from larger unit boards,
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TaBLE 1.

BEST COPY AVAILABLE

9

NUMBER OoF CoMMUNITY BRIEFS DEALING WITH VARIOUS

PROBLEMS OF EDUCATION -

Problem c.';‘ué?iﬁ; Per Cent
Teacher shortage 54 86
Inadequate physical facilities B ¥ 51
Curriculum inadequacies 15 : 24
Financing problems 9 14
Population movem=nt and problems f
arising out of adjustments - ? 11
Transportation of children ; §
Poor parent participation 3 !
Number of briefs analysed . 6 |
district boards. and some individual other factors, listed in order of
trustees, indicated a similar listing frequency of mention, were as

of problems with the teacher short-
age and inadequate physical facili-
ties far outweighing all others.

Teacher Shortage

In 1953, numerous communities
informed the Commission of the
high proportion of school rooms
operated with study supervisors or
teachers who had less than the
minimum qualifications for certifi-
cation. In addition, many married
women were serving in the pro-
fession who would have withdrawn
from teaching if the supply of
tcachers had been adequate. (The
sagaply of teachers has altered con-
siderably since the briefs were pre-
sented to the Commission.)

The Saskatchewan School Trus-
tees’ Association informed the Com-
mission that, in the opinion of a
sample of unit and district boards
and individual trustees, inadequate
salaries were the main reason for
the shortage of teachers. This and

follows:

1) Low salaries,

2) Opporturities in other fields,

3) Working and living con-
ditions,

4) Rural isolation,

5) Too many small schools,

6) High cost of training,

7) Attitude of public,

8) Low level of retention in high
school.

While opinion was unanimous
that there is a shortage of teachers,
the shortage was interpreted by
some as related to the existence
of too many schools. The Sask-
atchewan School Trustees’ Associ-
ation commented:

“We believe that the situation is
not so much that we have an inade-
quate supply but that we are endea-
voring to operate too many classrooms
and, therefore, demand a supply of
teachers disproportionate to our school
enrolment and total population. The
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solution would seem, then, to reduce
the demand for teachets rather than
trying to create a supply beyond that
which can be reasonably expected.”

Educational authorities noted that
at present there are hundreds of
rural schools each with an enrol-
ment of fewer than ten pupils and
submitted that the “use of a quali-
fied teacher for ten or fewer pupils
is an uneconomical and profession-
ally poor use of the teachers’ ser-
vices. This spreading of the teacher
supply over many schools of smalt
enrolment is one of the chief reasons
for the teacher shortage.”

Some explained the teacher
shortage in terms of the present
imbalance in population Setween the
“teenage” group and the elementary
school age group, stating that teach-
ers to serve the pupils born in the

stwar period of a high birthrate

ad to be drawn from the popula-
tion born in the 1930’s, when the
birthrate was low. The problem of
assuring an adequate supply of
teachers, as Craik observed, “is
due in part . . . to the rapid ex-
pansion of other government ser-
vices which have been in direct
competition with the teaching pro-
fession for personnel.” Parkman
stated that the *“trend to_industry
and shortage of man and woman
power drained off the Potemial
supply of teacher material.”

Teacher Salaries. Although the
general public and educational
authorities stated that the shortage
of teachers may be caused by the
maintenance of too many schools
for the population or by limited
population of the teacher training
age, the most commonly held
opinion was that salaries are in-
adequate. Sturgis claimed that “the
sho of teachers is due to the
fact that the salaries are too low
in comparison with the salaries that
may be obtained in other walks of

RURAL

life and in relation to the exacting
nature of the work and the heavy
responsibilities that are thrown upon
the shoulders of the young teacher
in the average rural school.” The
Saskatchewan Teachers’ Federation
claimed that “there has always been
a reluctance on the part of the
public to pay salaries which would
establish the teaching profession as
one worth entering from the
financial point of view.”

Discussions at community hear-
ings brought out the opinion that
salaries were inadeg:;tie to attract
men into the profession, further
their education, establish a home,
and raise a family, The Cut Knife
School Teachers felt that, on the
basis of present salaries, the teach-
er's investment in his or her training
was not worthwhile. “Money in-
vested elsewhere would bring much
greater returns.”

While it was conceded that sal-
aries have improved in recent years,
the majority of rural communities
agreed with Craik that “it seems

apparent they are not hxfl: enough
{9

yet to cause young to enter
the profession in suffgceiggt number.”
Leroy claimed that these increases
“have not been sufficient to offset
rising costs or to bring teachers on
a par with mndustry, labour and
other professions,”

Working and Living Condi-
tions. While there may be a shoxt-
age of personnel for the teaching
profession, a few communities stated
that working conditions in the pro-
fession were not adequate either to
attract candidates or retain teachers.
Montmartre commented on teach-
ers’ long working hours:

“Conscientious teachers know the{
must work an extra 30 hours a weel
preparing their lessons, checking as-
signments, making out reports, taking
charge of extra-curricular activities
such as athletics, evening socials,
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drama and public speaking. These all
add to the burden. Above all, the
teacher is expected to improve his
professional standing.”

The South Lashburn Homemakers
thought that “too much is expected
of a teacher both at school and out
of school. Some leave the profession
for lower paid jobs on this account.”

The shortage of teachers is felt
most keenly in rural areas. Audi-
ences at community hearings at-
tributed this to the working and
living conditions of rural teachers.
The one-room country school, with
multiple grades, small classes, and
a shortage of equipment is not con-
sidered so attractive as the urban
school. In addition, the problems
of janitor work, distance from
school, poor roads, and the diffi-
culty of arranging satisfactory board
and room deter teachers from ac-
cepting rural positions.

Numerous submissions to the
Commission indicated that living
conditions affect the supply of
teachers and that poor living con-
ditions are not necessarily offset
by “increased salaries.” Students of
the Foam Lake Compaosite ifih
School interpreted the effect of the
poor living conditions of rural
teachers on potential teachers thus:

*Often the teacher is expected to do
his or her best work when the only
bourding place available is an attic
room in o farm house 3 or 4 miles
from whool, People who sce teachers
working under such adverse conditions
certainly are not encouraged to enter
the teaching profession.”

Besides deterring people from enter-
ing the profession, the Cabri Home
and School Club claimed that living
conditions contribute to teachers
leaving the profession. “Many men
leave the profession because they
do not wish to subject their families
to the sort of life men in the pro-
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fession often have to expect, such
as changing positions faily often
and small salaries.”

Retention of Students

The problem of retaining students
in school until graduation was dis-
cussed particularly by professional
and provincial agencies. Profession-
al organizations pointed to the low
percentage of students who complete
their schooling as a serious bottle-
neck in the development of adequate
numbers of professionally trained
personnel. The Co-operative Com-
monwealth Youth Federation ob-
served that the low percentage of
students who graduate from high
school “is serious since a large
proportion of rural raised and edu-
cated young people must find their
way into urban employment.” The
College of Education presented
figures indicating that, of every 100
students in Grade VI, only 33 were
subsequently enrolled in Grade XII.
In Canada as a whole, the level of
retention was only slightly higher,
although in the United States it
was considerably improved.

Rural parents attending com-
munity hearings suggested the fol-
lowing reasons for students drop-
ping out of school:

1) Correspondence courses tend
to eliminate students. If students
do not obtain the assistance they
require from a teacher, they become
discouraged and finally leave school.

2) Employment at good salaries
is now available to people in the
high school age group.

3) Some parents do not appreci-
ate the value of higher education
and consequently do not give suf-
ficient encouragement to children
to continue. The failure of parents
to encourage students to continue
their education may be due in part
to lack of understanding on the
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part of parents as to what is taught
in the modem school.

4) Farmers hesitate to send their
children to a town school for fear
that they will not wish to return
to tie farm.

5) The trades do not recognize
technical school trairing and de-
mand on-the-job training, which
draws students out of school.

6) Children leave school to pro-
vide farm labour.

7) Parents cannot afford to send
a family of three or four to board
at a centralized high school.

8) The range of subjects avail-
able to students in secondary schools
is not sufficiently interesting, par-
ticularly for boys. Participants in
community hearings agrecd that
parents have a heavy responsibility
for encouraging continuance in
school and that many have failed
in this responsibility because of
reasons indicated above.

With respect to continuation to
higher education, lack of finances
was considered a deterrent. The
Lashburn Women's Co - operative
Guild believed that “many capable
students arc not financinlly able
to continue their higher education.
. . . For a family with several
children, it is the lack of finances,
not the lack of desire, which most
often prevents children continuing
their education.” This group de-
plored the result: “The contribution
which they could make to their
community and country is lost.”
Consultants, in commenting on
various scholarship programs stated
that financial obstacles prevented
many students from going on to
university. “There is a pool of stu-
dents graduating out of Grade XII
each year, who do not have the
necessary finances to continue on
to university.”

RURAL

Physical Facilities

Fifty-one per cent of the com-
munity bricfs drew the Commis-
sion's attention to the problem of

roviding sufficient suitable school
acilities. The growing elementary
school population plus the centrali-
zation of high schools have created
critical needs for school facilities
in many areas.

Shellbrook indicated the scope
of this problem. “There is immedi-
ate need for a four-room town
school, a two-room village addition,
a three-room village school, 4 one-
room rural schools and an extensive
addition to another rural school.”
The student body of the Foam Lake
Composite High School described
the inadequacy of its buildings.

“In the Grade X! room there are
46 students in a rcom which should
have no more than 30. . . . The shop
facilities are in an ordinary classroom
instead of a regular shop. . . . A
recreation room 18 needed. . . . In the
public school there are 186 students in
five small rooms. , . . The girls’ dormi-
tory is very overcrowded.”

The Cabri Home and School Club
felt that, although its school “is
fairly well equipped with lab facili-
ties, shop, typewriters, good libraries
(these) are all cramped into an
available corner of the school whic
was built 40 years ago.”

One individual added a plea for
“a sewage disposal system and hydro
for all schools,” a point which,
surprisingly, was not commented on
to any extent by communities and
organizations.

Regrouping of school facilities
has increased the need for facilities
at central locations. Semans pointed
to its experience. When a bus route
was arranged to bring the pupils
from three rural schools into the
Semans school, the existing facilities,
such as the library and wash room,
were inadequate to cope with the
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extra burden. In addition to the
need for adequate high school
buildings at central locations, living
facilities are also needed for those
students for whom conveyance is
not provided. Glaslyn described the
situation in its area:

“The high schools are situated in
central points — at Glaslyn, Glenbush,
Medstead and Livelong. This means
that some children do live too far
away from schooel to travel from home
every day and therefore must board
out. This is very expensive and no
doubt there are many students barred
from further education on this one
account. Also it is very difficult to
find suitable boarding places m most
urban centers.”

Rural people indicated their in-
terest in improved standards of
education through their desire for
more adequate equipment. The
Student Body of the School of
Agriculture submitted that there are
“few of the schools in the rural
areas and in the towns . . . suf-
ficiently well equipped to provide
a standard of education equal to
that provided by the better equipped
schools in the province.” Numerous
rural communities expressed similar
opinions, detailing the equipment
which they considered essential and
which is not available at present.
Shellbrcok pointed out that “the
library allowance has been and can
be only what library authorities
call a bare minimum.” The Student
Body of the Moose Jaw Teachers
College reported on a survey of
the forty practice teaching schools
in that area. Although these schools
were better than average, “the
survey revealed inadequate libraries
and the need for more projectors.”

A consultant commented on the
importance of more adequate library
facilities thus:

“The school library is an essential
element in the school pr ; the
basic purpose of the school library is
identical with the basic purpose of
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the school itself. . . . The distinctive
purpuse of the scheol library is that
of helping children and young people
to develop abilities and habits of pur-
posclfully using books and libraries in
attaining their goals of living. . . .
Many . . . have never experienced
adequate school library service and are
not aware of what good school library
service is or even that it does not
exist. , . . Saskatchewan has only three
trained school librarians in the whole
province; the book collections vary a
great deal both in quantity and quality;
and many new schools are being built
without provision for a library.'

Although the need for improved
equipment was sharply pointed out,
consultants also pointed to the
greatlf' increased cost of books and
school supplies as obstacles to build-
ing libraries and adequately equip-
ping schools.

Loreburn pressed for other facili-
ties. “An auditorium should be built
in each village school to provide
facilities for physical education,
music and drama presentations,
and social activities for both pupil
and parent.” Radisson felt that
“more use could be made of
(school) basements (for recrea-
tion) if these were properly finished
and heated.”

Curriculum

In considering the teacher short-
age the most critical problem in
education today, the rural public
was expressing its concern for the
objectives and quality of education.
Concern for the quality of educa-
tion was also expressed in com-
ments on curriculum. One-quarter
of the community briefs deait with
some aspect of curriculum, either
the choice of subjects available, the
adequacy of emphasis on the “three
R’s,” or vocational guidance.

The Saskatchewan School Trus-
tees’ Association questioned 36
larger unit boards, 40 district
boards, and 37 individual trustees
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as to whether educational standards
are satisfactory. A majority of the
responses were, “not satisfied.”

Great diversity of opinion as to
a suitable curriculum was revealed
in the briefs from comntunities and
provincial organizations. The rural
communities tended to favour a
broad curriculum, but at the same
time feeling was general that there
should be continued emphasis on
the basic subjects. “The increasing
lack of emphasis on what has come
to be known as ‘the three R’s’ ™ was
a matter of concern to the Sask-
atchewan Board of Trade. Carnduff
commented that “students seem to
be lacking in ‘the three R’s’ as
evidenced by slipshod spelling,
grammar and wrnting.” Wiseton
urged “revising the curriculum,
stressing ‘the three R's’ and pho-
netics.” One brief from the Semans
community commented that “the
inability of our children to spell
correctly, to write legibly, or to
express themselves whether orally
or by written word in proper Eng-
lish is causing us grave concemn.”
Other individuals deplored the lack
of understanding or appreciation of
any courses except technical courses.

Professional educators and pro-
vincial and professional organiza-
tions each indicated their conc:g«
tions of the imadequacy of the
curriculum. Because of their indi-
vidual interests, their conceptions
of curriculum varied greatly. One
consultant stated well the purpose
of education in modern society:

“The task of education in our so-
ciety is to provide an environment
which will enable pupils through ex-
perience to acquire not only knowledge
and information but also the attitudes,
ideals, understandings, agprecnations.
and skills necessary for effective par-
ticipation in a democratic society.”

The Saskatchewan Library Asso-
ciation called for more emphasis on
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the liberal arts, while other groups,
such as the Regina Astronomical
Association and the Chemical Insti-
tute of Canada (South Saskatchewan
Section) questioned the adequacy
of science training. One individual
reflected still another point of view
with the comment: “Most students
go through our educational insti-
tutions entirely ignorant that politi-
cal science and economics do exist,
or how important politics and
economics will be in their future
life.” The Roman Catholic Hier-
archy and the Saskatchewan Diocese
of the Church of England criticized
modern curricula for failing to give
adequate recognition to religion in
education.

Opinion was unanimous on the
need for vocational training. Com-
munities and organizations called
for training for farming and rural
life, including home economics. As
to where and how such training
should be provided, however,
opinion was divided. Numerous
criticisms of the present curriculum
were offered. The Roman Catholic
Hierarchy felt strongly that:

“Rural education . . . should be
desifned to fit rurat youth for life on
the fand. The school curriculum should
stress love of the land and pride of
ownership. We realize that not all
students in the rural school are fitted
by temperament to life on the farm.
But even they will benefit from a
curriculum designed for the
schools in so far as they will be good-
will ambassadors for the farm in the
urban centers where they will find
suitable employment. Our concern
should be, not that boys and girls leave
the farm, but that so many leave not
knowing why they leave or to what
they are going.”

The School of Agriculture of the
University questioned the advisabili-
ty of concentrating the development
of vocational training in agriculture
in the high schools of the province.

“The ideal sitvation would be one
in which students completed the gen-
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eral course of training in high school
first, and then proceeded to a voca-
tional school to secure the required
training in agriculture, Unfortunately,
experience has shown that this is not
what is taking place and the ideal
situation does not exist, Many boys
who plan to stay on the farm do not
complete their high school work. Many
who do complete it, do not proceed
to n vocational school. These hoys,
then, do not receive the benefit of a
training course to fit them for their
chosen occupation in life.”

One consultant believed that
greater importance should be
“ . . devoted to the question of agri-
vultural education at the second
school level. Emphasis certainly will
be placed upon modern technical as-
ects of Saskatchewan agriculture but
n addition the broader aspect of
agriculture as a way of lifc needs
stress. An appreciation of agriculture
and its problems in relation to other
activities of the community, local,
national, and international, needs at-
tention.”

One individual felt that farm boys
“should be given a thorough

Centralization of

Rural tgeople discussed with great
interest the trend towards closing of
one-rocom rural schools and convey-
ing students to central points. The
majority of opinions favoured cen-
tralization as a means of dealing
with some of the urgent problems
of education. Other opinions indi-
cated resistance to centralization
and concern that losses in the train-
ing of children and in rural life
generally would result from centrali-
zation. Much of the discussion of
centralization was related to an
evaluation of the larger unit of
administration, and the trend to-
wards centralized schools was
attributed in some measure to the
organization of larger units.

Many groups saw centralization
as a solution to the main problems
of the educational system. Forty-
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grounding in farm practices, motor
mechanics, livestock, etc., and very
much less of the standard curricu-
lum, so that when they leave school
they will have learnt something they
can make use of at once.”

Vocational Guidance
A few organizations criticized
the lack of vocational guidance in

the schools, The College of Edu-
cation, for instance, suggested:

. “The guidance program must con-
tinue to function for students through-
out the high school grades. During this
periou its function 1s to help students
succeed as students, and as persons,
in order that they may be frepared
for ‘the next step’ upon leavin l:’iFh
school. Workers in the field o de
ance do not make choices for students.
They seek to motivate students to plan
for the future, to supply information
that will enable students to us‘»!an wisely,
and to free students from those factors
of a persopal nature which may im-
pede their progress towards a worth-
while goal.’

School Facilities

three per cent of community briefs
urged the development of consoli-
dated schools. Shellbrook claimed
the solution to the problems of
inadequate facilities and the short-
age of teachers “lies in eliminating
small schools . . . and establishing
large, adequately equipped, capably
staffed schools, centrally located in
larger attendance areas.” Lumsden
believed the “improvement of a
few schools with many pupils,
rather than the %kcep of many
small schools with few pupils,”
constituted the most efficient use
of finances, The Cut Knife School
Teachers maintained that, from the
teachers’ standpoint, “centralization
would do away with a great many
objectionable features . . . and make
the profession more attractive.”
Everton believed:
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“There should be larger schools in
the main centers to which pupils might
be transported by bus. This might
help to overcome the present feacher
shortage. There should be a wider cur-
riculum in these larger centers to meet
the varied needs of the children, and
there should be greater opportunity for
technical training in these local centers.
More young pcople who would ‘make

highly qualified teachers might be en-.

couraged to enter the profession,
through the payment of adequate
salaries.”

The Saskatchewan School Trus-
tees' Association considered the
trend to “fewer and larger schools”
typical of trends elsewhere:

“We believe this is the natural solu-
tion to our teacher supply problem.
Furthermore, we believe that it is im-
possible to provide equal opportunity
to our rural students as long as they
must attend low cnrolled, one-rcomed
schools where there are frequently
teachers of poorer «qualifications or
cven study supervisors.”

At community hearings the
majority of people in attendance
believed that centralization was
essential to remedy the teacher
shortage. Further, in spite of some
difference of opinion, the majority
of parents appeared to favour the
principle of centralization. Parents
generally felt that, although children
may obtain “book leaming” in a
small school, they lose in other
aspects of education.

Other groups, while recognizing
the value of centralization of facili-
ties, imposed certain qualifications
on its extension. Pumnichy stated
that *if wural schools cannot be
made attractive to teachers, then
more students should be brought
into town schools by bus and
bombardier.” At Lashburn, two
groups at the community forum felt
that “rural schools might be closed

. when roads and other local
conditions warrant.” Hodgeville,
however, presented an outright plea
for “bigger and better schools™ in
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central areas “to accommodate
students conveyed from small dis-
tricts by bus.”

With respect to location, some
communities indicated that their
interest in consolidation was on the
condition that centralized schools
were located in the country. Another
consideration was the distances
which students should be conveyed.
The possibility of dormitories was
raised in some presentations, but
dormitories were generally felt to
be acceptable only if conveyance
could not be provided.

Although the majority opinion
favoured centralization, some com-
munities were concerned about the
losses which might result from
centralization, For example, the
Domremy Farm Forum, while
recognizing that “in some cases
consolidation of schools is neces-
sary due to the depopulation of
rural areas,” nevertheless felt “this
leads to the loss of interest in
farming by the younger generation.”
Mankota agreed that “centralized
schooling has a tendency to draw
rural children away from their
natural environment which is con-
sidered the greater part of their
education.”

A related question is the effect
of centralization on farming. The
Saskatchewan Livestock Board ex-
pressed the strong opinion that “the

resent tendency towards a central-
ized system of education would
appear far from desirable and not
at all in the interests of those en-
gaged in livestock production” as
the livestock farmer “must almost
of necessity be domiciled on the
farm” throughout the entire year.
The Saskatchewan School Trustees’
Association, reporting the results of
a questionnaire submitted to a num-
ber of unit and district boards and
individual trustees, indicated that
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the majoiity (87 per cent) felt that
properly established central schools
would help keep families on the
farny: 28 per cent, primarily district
boards and individual trustees, re-
plied in the negative; 7 per cent
were undecided.

In addition to possible unde-
sirable effects of centralizution, the
problem of providing satisfactory
conveyance for clementary students
was raised. The comment of the
Buckiand community was typical
of numerous statements: “It isn’t
desirable for the younger children,
the chief drawback being the road
conditions which would be a
stumbling block to many in getting
the children to the school bus stop.”

Finally, in outlining the require-
ments of an acceptable program of
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centralization, provincial organiza-
tions stressed the need for careful
planning. The Saskatchewan School
Trustees’ Association cited some of
the conscquences of insufficient
planning:

“In recent years we have noticed a
trend on the part of farmers to move
their homes into permancnt centers.
This may or may not be done in order
to send their children to the urban
schools. In many cases such movement
by some rural residents has created
difficulties for those remaining. We
bclieve that this type of voluntary
centralization may jeopardize rural
life, whereas a carefully planned cen-
tralization program with a satisfactory
transportation system from thc farm
homes can provide the general advant.
ages of centralization and would foster
the retention of rural families in their
farm homes. . . "

Evaluaticn of School Administration

Larger units of administration
were extensively discussed at the
community hearings. From these
discussions it appeared that farm
people generally have accepted the
larger unit as a satisfactory system
of administration. Rural communi-
ties in the northern areas of the
province were particularly enthusi-
astic about the value of the larger
units, since in many cases they have
provided the means for essential
improvements in education. Oppo-
sition tc larger units was based
largely on the contention that larger
units have been responsible for the
closing of rural schools and for
increasing tax rates.

The need for increased co-opera-
tion between unit boards and rural
muricipal councils was frequently
stressed. The following comment
from the Radisson brief typifies the
many comments on this subject:
“There should be greater co-opera-
tion between school unit boards
and municipal councils in regard to
school roads, especially in districts
where pupils have to be conveyed
on account of low enrolment.”” The
Saskatchewan Association of Rural
Municipalities reviewed the prob-
lems of many municipalities in
meeting the needs of a conveyance
program and indicated its desire
for closer co-ordination between
unit boards and municipal councils.

School Finances

Community briefs were concern-
ed with the problem of financing
an adequate educational program.
Shellbrook gave the Commission a
picture of present costs of education

and of recent increases in these
costs:

“In 1946 the Shell Lake School Unit
comprised 92 districts with a total
assessment of $8,061,991 and an aver-
age assessment of $87,630 per district.
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By 1952 the unit had increased in
size to 100 districts with a total assess-
ment of $8,242,681 but with an aver-
age nssessment of only $82.426 per
district. (The mill rate rose from an
average of 1§ in 1946 to an average of
about 21,7 in 1952 with an increase
of only $708 in the average levy per
district.) The average cost per class-
room for fucl was $6S in 1946 but
was $96 in 1952, The number of
teachers employed increased from 117
to 127 and their average salary in-
creased $792. Library expenditures
rose from $5 per classroom in 1946
to $23 in 1949 and have remained
there since. Janitor services cost $105
gls;:; ,c_l‘assroam in 1946 and $144 in

Rosthern expressed the opinion that
“most of the receipts are spent on
teachers’ salaries and fuel accounts,
leaving very little to be spent on
improvements or instructional and
recreational equipment.” Broderick
recognized that the cost of educution
had increased and added that “in
all probability it will continue to
increase.” The Saskatchewan Board
of Trade also believed that “educa-
tion must continue to be costly, to
provide adequate facilities and com-
petitive salaries,” and expressed the
opinion that “businessmen generally
accept this conclusion and are
willing to carry their share of the
burden.” The Saskatchewan Associ-
ation of Rural Municipalities re-
ported that “there seems to be
a definite opinion in the councils
that capital expenditures of Larger
School Units over reasonable limits
should be sanctioned by a central
authority such as the Local Govern-
ment Board, in order to keep these
expenditures to actual require-
ments.”

When queried by the Commission
about meeting increased expendi-
tures for education, rural people
generally agrced that they would
pay more for education provided
no other sources for financing edu-
cation were available and provided
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the expenditure assured acceptable
standards and facilities.

One consultant summarized the
need for adequate financing thus:

“As the schools and a haqst of other
less formal agencies make an effective
impact upon the public there is a
wing awareness of needs on the
part of our people. The people of Sask-
atchewan today expect and even de-
mand much more in the way of social
and educational services than they did
in previous generations. For example,
secondary education is today accepted
as much a Dbirthright as elementary
education was thirty years ago. This
creates at the local and provincial
fovemmem level a cuntinuing prob-
em of adequate financial support.”

A few communities expressed
concern about any increase in the
educational levy. Punnichy con-
tended that the present tax rate
is “fairly high, being from 20 to
28 mills for rural persons of the
district and from 24 to 32 mills
for the urban centers.” Foam Lake
stated:

. “At first glance it would appear that
increasing costs of education could be
met by 2 higher mill rate. In view,
however, of the municifal inspector's
report that the danger line in taxation
(in regard to this area) has been
reached, another approach to the prob-
lem is indicated. upponin& this it
should be remembered that our
economy is now buoyant, and that
even a minimum fecession might well
provc disastrous in the collection of
sufficient taxes to maintain our schools
at the present Jevel”

Meadow Lake commented that “the
mounting tax arrears throughout
the district would tend to indicate
that maximum costs and services
have been almost reached.” The
Cabri Home and Srhool Club
believed that “munici: . taxation
in a predominantly wheut growing
area could not provide much heavier
levies continuously over the years,”
The hearing. also brought out the
difficulties of increasing school
taxes in a fluctuating economy.
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since the trustees were elected by the
parcnts and were responsible to the
parents. There was a real and lively
interest in school affairs. In the Larger
Unit system the board of trustees
which manages the affairs of all the
school districts does not have to ans-
wer to the districts for its decision.
In cffect, the power of the superin-
tendent has increased immeasurably
while the local trustees have been
stripped of all authority and responsi-
bility.”

RURAL

In the opinion of others, the present
system of electing sub-unit trustees
has caused electors to lose interest
in elections.

Irrespective of the cause of lack
of parent participation, however,
the problem is considered serious.
Three-quarters of the community
briefs dealing with education called
for an increase in parent-teacher
co-operation.

Summary

The people of Saskatchewan gave
great attention to the problems of
providing  satisfactory education.
Eighty per cent of community briefs
dealt with some aspect of educa-
tion. They stressed the need for a
high level of educational attainment
and cquality of educational oppor-
tunity. Professional organizations
and government consultants empha-
sized the shortage of technically and
professionally trained personnel.

Problems in ecducation were
viewed in the framework of chang-
ing economic and social conditions.
Increased farm sizes, mechanization,
and loss of population in rural areas
have created problems in securing
qualified teachers in one-room rural
schools, transporting children to
centralized schools, and in financing
cducation in sparsely settled arcas
and urban centers.

In the opinion of rural people,
the main problem in education at
present is the shortage of qualified
teachers. Some phrased the prob-
lem as an excessive number of
schools rather than a shortage of
teachers. Inadequate salaries and
difficult working and living con-
ditions were considered causes of
the shortage.

Other problems discussed in-
cluded the reasons for low retention
of studenis, the inadequacies of

school buildings, roads, and school
equipment, the enrichment of the
curriculum, and the need for voca-
tional guidance.

Although the majority of rural
people support centralization as a
practical means of providing modern
education for rural students, some
question was raised as to possible
undesirable effects, principally the
orientation of young people away
from farming and rural life. Opinion
was divided on the most satisfactory
location of central schools. In
general, the public conception of
centralization seemed to involve
attendance at the nearest operating
school.

Rural people generally seem to
have acce'pted the larger school unit
as a satisfactory system of adminis-~
tration but expressed the need for
greater co-operation between unit
boards and rural municipal councils.

The high cost of modern edu-
cation is causing concern, particu-
larly because many communities
feel that school tax rates are
sufficiently high for an economy
subject to great variations in yield
and prices. Rural people were con-
cemed with the optimum tax on
property as well as cqualization of
the school tax burden in rural and
urban areas., When queried about
meeting increased expenditures for
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education, however, rural people
generally agreed that they would
pay more for education provided
no other sources for financing were
available and provided the expendi-
tures assured acceptable standards
and facilities.
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Rural people expressed great con-
cern for the low level of participa-
tion on the part of parents in school
affairs. Three-quarters of the com-
munity briefs dealing with education
called for increased parent-teacher
co-operation.
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CHAPTER Il

Ewutrnonmental Chiange
and Runal Education

As the most vital institution in
our society, the system of educa-
tion must at all times be intimately
related to the needs and conditions
of the society which it serves. Thus,
the usefulness of the educational
system must be measured in terms
of its continuing adjustment to social
conditions. A study of the adjust-
ment of education to broad trends
is therefore essential to understand
developing problems in education
and to determine the adequacy of
the educational system to meet
modern needs and conditions.

In this chapter, historical trends
in the development of education
in Saskatchewan are first briefly
summarized. Then, environmental
changes and their impact on edu-
cation are analysed. Finally, a more
intensive view is taken of educa-
tional trends affecting curriculum
and standards of education, per-
sonnel, facilities, organization and
administration of education, and
financing of education. From the
vantage point afforded by a survey
of these adjustments, the main
problems in rural education today
can be studied.

HISTORICAL TRENDS'

Settlement policies in thc North-
west Territories influenced the es-
tablishment of small local school
districts in the 1880’s. The Home-
stead Act of 1872 and the pre-
emption clause of 1879 were
responsible for the establishment
of quarter and half section farms
and a pattern of relatively dcnse
farm settlement. In these settle-
ments local school districts were
formed not to exceed an area of
36 syuare miles and governed by a
board of three elected trustees with
power to hire teachers, purchase
supplies, and acquire property. By

1885, 59 school districts had been
formed in the area that is now
Saskatchewan.

In the following years require-
ments for school district organiza-
tion were modified to reduce the
maximum area included in a school
district and to increase the mini-
mum number of children between
the ages of 5 and 16 that had to
be included. By 1896, the maximum

area for a school district had been
reduced to 25 square miles and
the minimum number of children
required had been increased to 12.*

2 Material for this section was taken from the Statutes of Saskatchewan; Annual
Reparts, Department of Fducation: and James D. Denny, The Organization of
Pullic Education in Saskatchewan, Ontario College of Education, University of

Toronto, Toronto, 1929,

2 The School Ordinance, Ordinances of the Northwest Territories, 1896, No. 2, p. 9.
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One of the basic requirements
for school district organization was
the assumption of responsibility by
local people. At first, school dis-
tricts were formed only on local
request. To avoid neglect of children
in areas where no petition was filed
for a school district, the Commis-
sioner of Education was empowered
to establish a district provided the
area met minimum requirements as
to number of pupils and ratepayers
and included an acceptable acreage
of land that would be liable for
assessment. As early as 1883, the
Lieutenant-Governor of the Terri-
tories was empowered to disorganize
a school district if it failed to employ
a duly qualified teacher for at least
three months in each vear, failed
to elect and keep in office a duly
qualified beard of trustees, or failed
to pay debentures for building of
a school as agreed upon.

With the expansion of the rail-
road and the growth of villages
and towns, boundaries of school
districts, which were not contiguous,
required readjustment. To avoid
higher taxes in urban school dis-
tricts, many farm people sought to
have their lands withdrawn from
village-centered districts.

When the province was organized
in 1905, there were 896 school
districts in existence. The number
increased to 1,705 by 1908. By
1921, 4,522 districts had been
established, but 212 had already
.ceased to operate a school.

School organization had thus
hegun to respond to the decreased

23

passed authorizing the formation
of large school districts or the con~
solidation of existing districts to
permit conveying of students to
central schools.® To provide a tax
base to finance the cost of convey-
ing, these districts were to be not
less than 35 square miles nor more
than 50 square miles in area. The
School Grants Act was amended
to authorize provincial grants for
conveyance, which were not to
exceed one-third the cost.* Between
1912 and 1926, 40 consolidated
districts were formed. In 1914, an-
other step was taken to provide
education for children in sparsely
settled areas. The organization of
school districts was authorized in
areas with more than 5 but fewer
than 16 pupils, where the attendance
would not be enough to permit
earning the full grant. These dis-
tricts were authorized for the pur-
pose of providing conveyance for
children to a school in an adjoining
district. Thus, in the words of the
Department of Educition in 1914:

Consolidation has made a fair start
in Saskatchewan and wherever due
care and judgment have been exercised
by the officials the results are satis-
factory. It undoubtedly solves the prob-
lem of regular and punctual atten-
dance. Better teachers, buildings and
grounds usually follow with the result-
ing greater efficiency. In such cases
although the cost may be slightly
more than that of the ordinary rural
school the ratepayers are generally
well satisfied with the value received
for the money spent.®

Since the establishment of local
school districts, education has been
finaaced by local taxes and govern-
ment grants, After the passage of
the Rural Municipality Act in 1909,

density  of population in many the rural municipalities were re-

areas. In 1912, legislation was sponsible for levying and collecting
N Sk 1912-13, ¢, 35080 L

CNLals, oF Sash L 1912413, ¢ 37, s L

s o onolidated Schools in Saskatchewan.” Anmual Report, epartment of Education,

1914, p. 7.
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taxes to meet the requisitions of
local school districts. Where larger
school units have been established
since 1944, the larger units fix the
mill rate and the municipalities
continue to collect the taxes.

Local school districts, established
on petition of a number of home-
steaders, were soon found to have
widely divergent assessments and
therefore gross inequalities in tax
rates and revenue. In addition to
variations in assessment, the in-
stability of agricultural income
accentuated varying financial re-
sources among school districts that
were each trying to provide similar
services. The financial limitations
of the small school districts un-
doubtedly contributed to early
legislation authorizing large or con-
solidated districts with a more
adequate tax base.

Government grants to local school
districts have been made since
1885.® Originally, grants were de-
signed to encourage increased at-
tendance, to improve educational
opportunity by lengthening the
school year, and to encourage the
employment of well-qualified teach-
ers. Continual revisions in the grant
structure were made through the
years as educational requirements
and organization were modified.

The provision of education in
the Northwest Territories was handi-
capped by a shortage of qualified
teachers. In 1886, 77 schools serv-
ing 2,550 students employed 84
teachers. In 1887, legislation was
enacted permitting the issuance of
certificates to untrained personnel.
Two union schools were authorized
to teach normal school in 1890,
and in 1893 the first regular normal
school was established in Regina.

* RURAL

In the same year, non-professional
certificates were invalidated as
teachers’ licences.

At the turn of the century,
teachers and teacher trainees were
imported from abroad and from
other provinces. Between 1906 and
1926 the province issued certificates
to 11,153 teachers who had been
trained outside the province. In the
same period, approximately 18,500
students were enrolled in normal
schools, 5,315 of whom had been
trained outside the province. By
1927, the supply of teachers trained
in Saskatchewan was sufficient to
meet requirements, and in subse-
quent years until the early 1940’
there were more trained teachers
than opportunities for teaching.

Secondary education was first
provided in urban centers. Union
schools, which offered both ele-
mentary and secondary schooling,
were organized by 1891 in seven
such centers. With the formation
of the province and growth of
opulation, demand for improved
acilities increased, and as a result
the Secondary Education Act was
passed in 1907.7 Under this Act,
any town or city could pass a by-
law to establish a high school dis-
trict coterminous with the urban
municipal unit. Six high school
districts were formed in 1907, and
in succeeding years the number
increased to a high of 24 in 1919,

The provision of secondary edu-
cation was not limited to the
secondary school districts. As early*
as 1908, secondary classes were
offered in rural elementary schools
and in continuation or high school
rooms in town, village, and hamlet
districts. High school classes offered
at the rural schools were usually

¢ Ordinances of the Northwest Territories, 1885, No. 3, ss. 85-88.

7 Stats. of Sask., 1907, ¢. 25.
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only t» the Grade X level, and
senior high school grades were taken
at central or secondary schools.

In summary, rural cducation was
first provided by small local school
districts influenced by the pattern
of settlement on quarter and half
section farms. Schooling was fi-
nanced through local taxes and
government grants designed to raise

25
the level of education. Unequal and
varying financial resources of school
districts and a sparse rural popula-
tion contributed to the organization
of enlarged and consolidated school
districts as early as 1912, Secondary
education was provided both in
large urban centers and in rural
elementary schools and in continu-
ation or high school rooms in town,
village, and hamlet districts.

ENVIRONMENTAL CHANGES
AND THEIR IMPACT ON EDUCATION

Rural schools are closely related
to the rural community. Their
support is derived from the rural
community, and their services in
turn are directed to the rural com-
munity. Changes in the rural en-
vironment of necessity affect rural

education. Two main forces in the
rural environment and their effects
on rural education are examined
in this section—the changing organi-
zation of agricultural production
and the growing inter-relationship
between rural and urban popula-
tions and cultures.

Organization of Agricultural Production

Farmers in Saskatchewan have
contended with varying yields and
prices since the earliest days of
the province. Figure 1 shows the
great variations in yields and prices
for wheat that have occurred from
1908 to 1953. This variability in
production and raarket prices of
agricultural | roducts, coupled with
advances in technology that have
transformed agriculture, have led to
three main changes in contemporary
agriculture—changes in farm size,
increased mechanization of farming,
and changes in the structure of
furm capital. Associated with these
changes have been changes in the
level of farm income and in the
distribution of population.

Changes in Farm Size

In the face of low and uncertain
viclds and prices, the quarter and
half section farms of the settlement
era were clearly inadequate. Larger

acreages were needed for a satisfac-
tory living, and the cultivation of
larger farms was made possible by
technological advances and the
mechanization of agriculture. The
trend towards larger farms since
1931 is shown in Figure 2. Table
2 shows that in 1951 there were
fewer farm units than at any time
since 1916. The total number of
farms in the province declined by
more than 30,000 from 1936 to
1951. The decline has been pri-
marily in quarter and half section
farms, while the numbers of larger
farms have increased. Farms have,
on the average, almost doubled in
size since 1911, and the average
improved acreage per farm has
almost tripled since that date. Thus,
with an increase in thc number of
improved acres per farm and a
decline in the number of small
farms, fewer farm operators are
managing greater total acreages.
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FiGURE 1. YIELD AND PRICE VARIABILITY OF WHEAT, SASKATCHEWAN,

1908-1953
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st ger: Yield data obtained from Handbook of Agricultural Statiaties, Part I — Field Crups,
Dominion Burean of Statistices: price data obtained from H. G. L. Strange, A Short History of
I'ra re Agriculture, Appendix IX, Searle Grain Company, Ltd, Winnipeg, 1954, (See Appendix
1 for cupporting data,)
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FArRM Si1ze TRENDS, SASKATCHEWAN, 1931-1951
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Sor'geR: Cenans of Canada and Cenaus of the Praivic Prorinces, Dominion Bureau of Statistics.

{See Appendix 1 for supporting data.)

Farm size adjustment has pro-
gressed unevenly between farms
and between regions of the province.
Figure 3 shows the much greater
number of large farms in the prairie
region than in the park region. In
1951, there were only 4,851 quarter
section farms in the prairie region
compared with 14,542 in the park
region. In the same year there were
16,442 farms of more than one
section in the prairie region but
only 4.879 such farms in the park
region. Farm size adjustments have

thus proceeded farther in the prairie
region than in the park region.

Increased Mechanization

Increases in farm size have been
closely connected with mechaniza-
tion of agriculture. Figure 4 shows
the increase in number of tractors
on Saskatchewan farms. Tractors
increased in number from 26,674
in 1926 to 106,664 in 1951. Similar
increases have occurred in numbers
of trucks, automobiles, and com-
bines, while numbers of binders
and threshers have decreased.
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TaBLE 2. CHANGE IN NUMBER, TOTAL AREA, AND AVERAGE SIZE OF

FARMS, SASKATCHEWAN, 1911-1951

Improved Land

Occupried Land
. Awverage
Number Average ¢+ Improved
of , Ara  ©  TotalArea :  Arca
Year Farms Total Area per Farm Improved per Farm
Thousands of  Acres Thousands of ©  Acres
acres | acres i
1911 95,013 2809 296 11,872 bo1as
1916 104,006 36,801 ; 354 19,632 189
1921 119,451 44,023 X 369 25,037 210
1926 117,781 45,945 390 2714 ' 235
1931 136,472 55,673 408 23.549 T 2%
19306 142,391 56,904 400 33.632 236
1941 138.713 59,961 432 35,577 257
1946 125,612 59416 473 35,590 283
195t 112,018 01653 851 .07 346

S RCE: Census of Canada and Cengus of the Prairie Prorinces, Dominion Bureau of Statistices.

Because of the high costs of
mechanization, the extent of mecha-
nization varies with the size of
farm. Figure 5 shows that the pro-
portion of farms reporting tractors
rose as farm size increcased. Thus,
only 49 per cent of quarter section
farms rcported tractors in 1951,

003

but more than 95 per cent of farms
of more than one section had trac-
tors. Farm size increascs have been
more extensive in the prairie region
than in the park region, and mecha-
nization is further advanced in the
prairiec region than in the park
region {Figure 6).
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FIGURE 3. TotaL Faras By S1ze AND REGION, SASKATCHEWAN, 1951*
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Sot'ner: e naus of Canada, specinl compilntion by Dominion Bureaun of Statisties. (See Appendix
1 for supporting data.)
* Farms under one quarter section in size are not included.
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FIGURE 4. NUMBER OF TRACTORS ON SASKATCHEWAN FarRMS, 1926-1951
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Sothce: Crnaus of Canada and Crnaus of the Prairic Prov'nces, Dominion Bureau of Statistics.
(Sce Appendix 1| for supporting data.)
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TABLE 4. NET FARM INCOME PER FARM OPERATOR, SASKATCHEWAN,
SELECTED YEARS, 1926-1954

—— e et B

Year Y_*Ict Farm lncotpc __rjtgpheerl:u‘;{rr‘dm | p]::tFl;?&m(iE:&T:r
T $000's . S
1926 166.736 : 117,781 ' 1416
1931 --34.849 136,472 —255
1936 19,312 : 142,391 ! 79
1941 70,055 f 138,713 : 505
1946 213,817 - 125,612 1,702
1947 250,761 | 122,894 ! 2,040
1048 376379 120,175 3132
1949 AR5 287 117.456 _ 3.280
1950 269,572 114.737 ; 2,349
1981 552,962 _ 112,018 | 4,936
1952 564917 109,299 5,169
1953 474,290+ ' 106,580 : 4,450
1954 124000 103,861 . 1,194

Sot'kck: Data on number of farm operators from Census of Canada and Census of the Prairie
I'rorincer: data on net farm income f:om Handhook of Agricultural Statistics, Part 11 -— Farm
Income and Quartcriy Bullctin of Agricultural Statistics, Dominfon Bureau of Statistics,

* Number of farm operators for intercensal years is estimated by projecting the average annual
change between 1946 and 1951,

* Preliminary eatimate.

3 Estimate by Economic Advisory and Planning Board,

TaBLE 5. FarMms CLASSIFIED BY VALUE oF PropucTts SoLp,
SASKATCHEWAN, 195

Number Per Cent

Gross Value of Products Sold | !’a(;rns ' Totalnlgams
Less than 82,499 57.984 _ 52 -
$2,500--33,749 ' 20,720 : 19
$3 750—94,999 11466 10
$5.000—5%7,499 10,520 l
$7.500 and over 6.806
Other farms* | 4,522

Total 112,018 100

-S(.it.‘k.(.'lt: f’mm« of C:;n_r-n;d;z_,ono;r;;iun l-’-urem.x of étu;iutles: ' .
¢ Includes part-time farms and institutional farms,
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The rise in the general level of
farm income has implications for
education, since rising farm income
stimulates a demand for higher
quality education and also increases
ability to pay taxes. But fluctuations
in farm income and great disparity
among  individual farmers in the
distribution of income make pay-
ment of school taxes burdensome
for many farmers and tax collection
ditficult for municipal authorities.

Rural Population

Changes in agricultural produc-
tion also affected rural population
in several ways, Rural population
(persons living on farms and in
small unincorporated places) has
been a steadily declining proportion
of total population since 1901, with
the exception of a slight increase
during the 1930's (Figure 7). The
decline in farm population has been
most extreme. While rural non-farm
population has decreased gradually,
the number of people living on
farms dropped by 30 per cent
between 1936 and 1951. The de-
cline coincides with the increase in
farm size and the rapid mechaniza-
tion of agriculture.

The decline in farm population
represents both a rural-to-urban
migration within the province and
an out-of-province migration. Figure
8 shows the marked increase in the
size of Saskatchewan urban centers
of more than 300 population since
1936.

Movement of farm families to
town explains some of the increase
in population in small urban centers.

35

In 1951, of 112,000 farm operators
in the province, more than 18,000
(16 per cent) were living off the
farm (Figure 9). Almost twice as
many farm operators in the prairie
region, with its large straight grain
farms, had become town farmers as
was true for the mixed farming
arca of the park region.

The net effect of all types of
movement away from the farm has
been to reduce significantly the
density of rural population. Figure
10 shows the distribution of popu-
lation throughout the province for
the years 1911, 1931, and 1951.
Between 1936 and 1951 population
density in the prairie region de-
clined from 4.5 persons per square
mile to 2.9; in the park region,
from 6.3 to 4.7. This adjustment
has been a central factor in ‘e
consolidation of school facilities
and has brought the urban and
rural school systems into closer
contact. Any further reduction in
the density of rural population will
create additional problems in the
organization of rural education.

While the reduction in farm
population reflects in part the rural-
to-urban migration of farm families,
it also represents the migration of
farm youth, both to urban centers
in Saskatchewan and to areas out-
side the province. The actual extent
of this type of movement is difficult
to isolate. Table 6 indicates the net
migration of youth from rural areas
based only on a comparison of
distribution of age groups by five-
year intervals.
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EDUCATION

FIGURE 8. POPULATION TRENDS IN
URBAN CENTERS, SASKATCHEWAN,
1936-1951

1936

194!

[ Y4 e

1NCoRPORATED  Praces Wirw Povuiation !
Under 209 —— e
300~490 o s S ¢ s oo
800 ~050 ettt
(900“6'999 “etenesnnvesstnanstns
Ovtr 5000 —_——
Faray Poruiarion ————

Sotrer: Crnsua of Canada and Census of the
Prairie Provinecs, Dominion Bureau of Statis.
tics. (See Appendix 1 for supporting data.)

While recognizing the limitations
of this rough calculation, it is
apparent that the rural population
under 24 years of age has declined
in each period and that the decline
has been heaviest among older
youth. Following one age group
through the ten-year period, it can
be seen that the numbers of those
10-14 years of age in 1941 had
been reduced by some 32,000 in

37

1951 (the 20-24 year age group).
This represents a net loss of 34 per
cent from this age group for the
province as a whole. The rural
portion of this group declined by
almost 50 per cent, while the urban
portion increased.

Since, by census definition, the
rural population includes all popu-
lation outside centers of 1,000 or
over, it is obvious that nost Sask-
atchewan towns and villages are
included as rural population. Earlier

FiGURE 9. PERCENTAGE OF FARM
OPERATORS NoT LIVING ON THBEIR
FARMS, BY PRAIRIE AND PARK
REGIONS AND PROVINCE,
SASKATCHEWAN, 1951

Percent
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Sounce: Census of Canade, Dominion Bureau
of Statistics. (See Appendix I for supporting
data,)
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FicURE 10. CoMPARISON OF RURAL POPULATION DENSITIES,
SASKATCHEWAN, 1911, 1931, AxD 1951
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TABLE 6. NET RURAL-TO-URBAN MIGRATION OF SELECTED AGE GROUPS,
SASKATCHEWAN, 1941-195]1*

1941 ' 1946 1951

e mem ma

Rural a . Rural .  Rural |
as as ’ as
Per Cont PerCent Per Cent |

Age of of - of |
Group Rural  Total Urban Rural Total - Urban Rural . Total | Urban

———————— o it e - b o

04  7L110 837 13843 ; : i
S0 73692 835 14541 62866 805 15272 ' :
1044 78159 824 16731 63009 801 15634 56358 765 117,257

P O T

1519 77,248 805 18761 61983 766 18691 49,202 : 718 19,280
2024 64598 759 20499 53311 712 21,510,40072 640 122,54

—— PR B -

Source: Census of Carada and Crnsua of the Prairic Provinces, Dominien Burean of Statisties,
. Rm;::i population includes farm atd non.farm population locoted in centers under 1,000
popuiation,
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evidence showed that the population
of venters of 300 to 1,000 increased
subntantially from 1941 to 1951,
It follows from this that the move-
ment of youth away from the farm
has been even greater than is indi-
cated in Table 6, It is reasonable
to conclude that the majority have
moved to urban eenters either within
or outside Saskatchewan to scek
employment. The challenge to the
rural educational system, therefore,
is to prepare rural youth for urban
occupations, In addition the large-
scitle shift of rural youth, following
their education, to urban areas
within and outside the province

RURAL

underlines the justification for broad
provincial and federal financing of
education.

Student population is, of course,
an aspect of general population
changes. The total school enrolment
in Saskatchewan increased gradu-
ally from the time of settlement to
a high of 230,735 in 1931-32
(Table 7). Since then, total enrol-
ment declined to 171,402 in 1953-
54. The sharp increase in enrolment
in 1953-54 is partly explained by
the increase in the number of school
age children born during the post-
war decade.

TABLE 7. ScHOOL ENROLMENT, SASKATCHEWAN,

1921-22 To 1953-54

s

Enrolment in Schools Operating Under:

; ! 1
. Secondary : Vocational .  Government

Year® School . Bducation | Education  Cormeepomi™® | Envotmint
1921.22 178314 5627 . —t e f 183,941
1926-27 21159 © 6961 - — 130 | 218,560
1931.32 219,059 7,145 2,989 1,542 I 230,735
1936:37 204829 | 7840 2935 . 13 | 216941
19412 186765 7.163 3103 0 1707 | 198738
1946-47 160,168 . 7.164 2097 . 2724 . 173083
195152 158743 © 6,285 2705 3706 | 171439
1952.53 152,113 6.440 25 ams | 165447
1953-54 158,287 . 6,358 | 2.587 j 4170 ; 171,402

SotReE: Annueal Reports, Department of Edueation.

* Data are for year ending June 30.

S SV s

t Enrolments in government aided schools, the Northern Area of Administration, and the

Schooul for the Deaf are excluded.

% Technical collegiates were established after 1927,
*¢ The Government Correspondence School waae organized in 1820,
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Total school enrolments will
probably increase further because
of the large number of children of
pre-school age. According to esti-
mates, Saskatchewan had 217,882
persons between the ages of 5 and
18 in 1952 and will have approxi-
mately 280,000 in this age group
by 1962. On the assumption that
the same proportion of children in
cach age group will enroll in school
in the next six years as enrolled
in 1953 and without considering
the effect of migration, it can be
predicted that school enrolments
will rise from about 175,000 in
1956 to 211,000 in 1962. Any
measures that will increase the level
of school attendance or increase
the level of retention will, of course,
increase this estimate.

41

Figure 11 shows the trend in
enrolment in rural, village, town,
and city schools administered under
the School Act and the Northern
Area of Administration. Figure 11
does not include high school stu-
dents enrolled under the Secondary
and Vocational School Acts or
students in the Government Corres-
pondence School, government aided
and private schools, or the School
for the Deaf. Nevertheless, it shows
that rural enrolments have declined,
while enrolments in all other types
of schools have increased. The
decline in rural enrolments, coupled
with the prediction of increased
total enrolments, indicates that vil-
lage, town, and city schools will
have to be prepared to accommo-
date increasing numbers of students,

Interrelationship Between Rural and Urban Life

Modifications in the organization
of agricultural production and asso-
ciated charges in farm income level
and rural population have been
important but not the only changes
in the rural environment to have an
impact on cducation. Large scale
commercial farming together with
the influenc» uf the automobile has
caused a chidige in the structure and
organization of the rural communi-
ty. The local neighbourhood group,
once the core of rural life, has been
supplemented—in many cases sup-
planted—by a variety of different
interest groups organized on a larger
area basis. The enlarged community
has created a need to devise means
whereby democratic processes can
be maintained between levels of
government and between the indi-
idual and all levels of formal

organization. Education has been
challenged to provide leadership in
assisting individuals to understand
the changiug community so that
people can adapt more centralized
social and political organizations to
their neeas without sacrificing demo-
cratic values.

Closely associated with the trend
towards a more complex rural
society has been the growing inter-
relationship between rural and
urban populations and cultures.
The lower density of rural popu-
lation and the increased costs of
maintaining modern institutions
have compelled farm families to
seek commercial and social services
in urban centers where specialized
and high quality services can be
supported by larger populations.®

® For an anulysis of where farm people go for various types of services, see the

Commission’s report on Service Centers,
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EDUCATION

Increased contact of the farm
population with urban people, urban
institutions, and urban amenities of
life, both material and cultural, have
altered rural life. The acceleration
of rural-urban contacts during a
period of generally rising farm
income increased the likelithood of
achieving changes in rural life. Thus,
it was within the realm of possi-
bility for rural people to seek levels
of living that approached urban
levels of living. For instance, the
comfort and efficiency of electrifi-
cation could be achieved in rural
as well as urban areas. Similarly,
farm people in a period of general
economic prosperity could realisti-
cally demand improved services of
all types on a par with urban ser-
vices.

For education, the impact of the
increased interchange between rural
and urban populations has been
particularly strong. As rural people
became more aware of the potentials
of the educational system, they
began to demand increased stan-
dards of education. This desire has
been expressed in the formation of
larger units of administration and
regrouping of school facilities. Both
measures involve increased admin-
istrative co-operation between rural
and urban groups and operate to
bring rural people the level of
education heretofore available only
in urban centers.

43

With decreased farm labour re-
quirements, difficulty of obtaining
farm land, greater knowledge of
urban vocational opportunities, and
the need for increased training for
modern farming, farm youth re-
quired increased secondary school-
ing. Retention of urban youth in
high schools is still much greater
than retention of rural youth, but
the significant number of farm
families who move to town to secure
educational facilities for their chil-
dren bears witness to the importance
farm families attach to satisfactory
education.

Finally, contact with urban ways
of life and cultural facilities has
increased the demand for adult
education for farm people. Although
voluntary organizations perform this
role to some extent, farm people are
receptive potentially to more ex-
tensive adult education activities
than are now provided.

These two forces—the changing
organization of agricultural produc-
tion, with its effects on farm in-
come and rura} population, and the
growing inter-relationship of rural
and urban populations—underlie all
the trends in rural education. Al-
though these changes in the rural
environment have intensified prob-
lems in rural education, they have
also opened the door to solutions
that can improve rural education.

EDUCATIONAL ADJUSTMENTS

Adjustments in education have
been deeply affected by changes
in the rural environment. These

trends may be observed in all
aspects of rural education—in cur-
riculum, facilities, personnel, organ-
ization, and financing.
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Curriculum

Generally rising  farm  incomes
and increased interdependence be-
tween rural and urban people and
cultures have fostered a demand for
higher standards of education and
an expanded curriculum. Where
facilities permit, new materials and
methods  are  being  introduc 24,
Specialized classes in art, music,
and physical education are being
provided. The problem of retention
of students has required scrutiny
of the curriculum and adaptations
to make schooling meaningful to
rural youth,

In this connection, the need for
vocational cducation has become
more important to cquip young
people who remain in agriculture
and those who migrate to urban
centers. The modern farmer must
be prepured to utilize technological
developments in  agriculture, to
operate and maintain  machinery,
and to handle the commercial
aspects of farming in a complex
cconomic environment. Since many
young farm people are not able to
acquire  sufficient land to enter
farming, rural educators are con-
cerned increasingly with preparing
students for technical or profes-
sional work in urban centers.

Under the Vocational Education
Act of 1919 three technical col-
Jegiates have been established in the
province — in Regina, Saskatoon,
and Moose Jaw. Some vocational
and technical classes are also
offered at composite schools oper-
ating under the School Act. The
development of composite schools
in recent vears has been aided by
the Federal Department of Labour
through the Vocational Assistance

i Stats, of Sask., 1919-20, ¢. 42,

Agrecement. Since 1945, 17 new
componsite schools have been built
and 13 others extended. Thus, of
a total of 40 schools providing some
technical courses, 30 have been
built or enlarged since 1945."

The courses offered at com-
posite schools are, of course, de-
terinined by the facilities available.
Most composite schools  offer
courses in home economics, shop,
and commercial subjects. Somec
schools, however, have only two
of these electives, and a few have
only one.

In addition to the establishment
of composite schools, some units
have undertaken programs of vo-
cational instruction through the use
of itinerant instructors. In 1953
four units offered some classes in
home economics and shop work
on an experimental hasis. More
recently vocational agricultural pro-
grams have been introduced experi-
mentally in three units. In two of
the units itinerant instruction has
been used, primarily for out-of-
school students: in the other, the
course has been offered in the
composite school.

Thus, the trend has been to
include some vocational education
in secondary schools, although the
program as yet is limited.

With changes in the living habits
of farm familiecs—increased leisure
time because of mechanization of
farming and altered family relation-
ships because of activities centered
outside the home—the responsibility
of the educational system to incul-
cate sound values, to stimulate
interest-. and to extend the intel-

1t See Appendix 11 for use made of Dominion-Provincial Vocation Schools”™ Assistance
Agreement bty technical and composite schools,
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lectual resources of farm  people
has increased. The extension of
adult cducation programs and the
“lighted school”™ policy have made
@ madest contribution 9 increased
techmcal skills and enriched cul-
tural background of rural people.
Finally, the enlargement of the

farm community and the complexity
of local services have tended to re-
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quire that farm people be equipped
to participate in community life.
Thus, it is important that the school
curriculum be changed to increase
undenstanding  of the democratic
process and the role of local gov-
ernment in order to prepare rural
youth for assuming civic responsi-
bilities. Minor changes have been
made in this direction.

Facilities

The trend in the provision of
school facilities for elementary and
secondary students can be described
only in general terms. The steady
decline in the number of operating
one-room rural schools  indicates
that an increiasing proportion of
students is  being  accommodated
at  multiple-room  central  schools
with improved facilities, Table 8
shows that the number of one-

room rural schools closed in-
creased from 212 in 1921.22 to
1,613 in 1953-54. Nevertheless, S00
onc-room rural schools, each with
fewer than 10 pupils, were operating
in 1953-54. The number of school
rooms devoted exclusively to high
school instruction has been increas-
ing. Exclusive of urban collegiates,
there were 441 high school rooms
in 1941-42, while 1n 1953-54 there

TaBLe 8, ORGANIZED ScHoOL DISTRICTS CLASSIFIED AS OPERATING
AND NON-OPERATING, SASKATCHEWAN, 1921-22 10 1953.54

Total Operating Non-Operatingt
Year® Diirits  Number | PerCeni Number | Per Cemt
1921.22 450 4.310 95.3 212 47
1926-27 4,745 4548 . 958 197 ! 42
1931-32 4,998 4862 | 973 133 1 27
1936-37 $.146 w917 vss 229 45
194142 5,188 4723 91.1 462 | 8.9
1946-47 5,192 4,398 84.7 794 153
1951-52 5.210 4,062 ' 78.0 1,148 E 220
1952-53 5.216 3909 750 1,307 | 25.0
1953.54 5,221 3,608 69.1 1,613 309

- e e c d e wees - P

Sarce: Annnal Reporta, Department of Fducation.

* Duta are for year ending June 30,

1 With une exception, each non-uperating district represetita a onesroom rural school.

0071



BEST COPY AVAILABLE

46

were 700 (Table 9). High school
students previously accommodated
in continuation rooms with a mix-
ture of elementary and secondary
students are now more generally
accommodated in high school
rooms.

Much of the improvement in
facilities is the result of the financial
and administrative resources of
larger school units. The units have
undertaken extensive building and
repair programs. By the end of
1952, the larger school units had
built 723 new schools comprising
1,086 new rooms and had added
273 new classrooms to existing
facilities.'* School repairs averaging
$114.384 per school unit had been
done by this date. These repairs
included remodeclling, painting, and
installation of indoor toilets and
improved heating systems.

The units have improved facilities
other than school buildings as well.

RURAL

The average expenditure on libraries
in the 48 units having library facili-
ties was more than $2,000 in 1952.
Units have made substantial in-
vestments in audio-visual aids —
records, films, projectors, phono-
graphs, radios, and pianos. Health
services for students have also been
expanded in the units. Hot lunches,
immunization programs, medical ex-
aminations of pupils in conjunction
with health regions, and improved
sanitation have been provided in
many units.

Increased centralization of school
facilities has placed a premium on
conveyance of students and satis-
factory rural roads. The problem
of providing transportation for
rural students has created strong
pressures for the integration of
municipal government and school
administration, a problem fully ex-
plored in the Commission’s report
on Rural Roads and Local Gov-
ernment.

TABLE 9. Hicu ScHooL AND CONTINUATION RooMs OPERATING UNDER
THE SCHOOL ACT, SASKATCHEWAN, 1926-27 1O 1953-54

Mamtnsl, Qe
Year® Rooms Roomst Total
1926.27 194 241 435
1931.32 328 279 607
1936-37 187 in 700
1941-42 441 304 745
1946-47 504 323 827
1951.52 503 343 937
1982.53 632 3 933
1953-54 700 275 975

T T -

Sot'ReE: Annual Reports, Department of Education.

* Data are for year ending June 80.

U S S et

+ Continuation rooms are thome which provide for Grade VII and VIII, or Grade VI, and all

or part of the high school program.

12 Larger School Units in Suskatchescan, Bureau of Publications, Regina, 1953, p. 11.
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and proportion of teachers (includ-
ing study supervisors) with less than
second class certificates and also
gives the number and proportion
of teachers with two years training
or more for the period 1945-1954,

Although the proportion of teach-
ers not qualified for certification
has been declining since 1948-49,
in 1953-54 there were still 765
teaching positions held by unquati-
fied staff. These figures, moreover,
reflect neither the substantial num-
bers of married women who are
continuing to teach at some sacrifice
to themselves and their families nor
the number of teachers who might
have taken advantage of their super-
annuation rights if the demand for
teachers had not been so high. Nor
do these figures reveal the number
of schools closed because of the
lack of qualificd teachers.

The shortage of qualified teachers
affects the whole character of the
educational system. It is a limiting
factor on the quantity and quality
of graduates. Where no qualified
teacher is available, the students
are obliged to use correspondence
courses, and in some instances even
qualified teachers have been reluc-
tant to instruct high school grades
in the rural schools.

A direct effect of the teacher
shortage has been increased demand
for the services of the Government
Correspondence School. First estab-
lished in 1925 as a means of aiding
those students who could not attend
regularly operated schools, the

- e

RURAL

Governmert Correspondence School
offers two types of courses—Type
A courses for study without local
supervision and Type B for use
under the supervision of a local
teacher.!*

Since 1941, the number of ele-
mentary students taking Type A
courses has declined yearly with
the exception of a few years (Table
11). The number of elementary
students taking Type B courses
varied between 320 and 400 until
1947-48, when the number in-
creased substantially. The number
increased from 1,257 in 194748 to
more than 8,800 in 1952-53. This
incrrase in Type B enroiments
coincided with the sharp increase
in the number of study supervisors
emplcyed. When more trained
teachers were available and fewer
study supervisors were employed
(1953-54), the number of elemen-
tary students enrolled in Type B
courses declined.

High school enrolments in cor-
respondence courses are shown in
Table 12. The number of students
taking Type A courses without a
teacher increased from 1,107 in
1941-42 to 4,006 in 1952-53, with
a decline to 3,862 in 1953-54.
Because of the teacher shortage,
it bas been difficult to find teachers
who would teach high school grades
in rural schools. Therefore, students
who could have used Type B courses
were using Type A courses. Of the
students enrolled in Type A courses

11The Type A course provides complete teaching for students enrolled in Grudes
1 to XII. Lessons, instruction, and correction of work are furnished, and the students
work without any locai supervision. The Type B course provides outlines for each
subject to be used as reference material by students enrolled in schools under the
supervision of a local teacher or study supervisor. The Type B reference service is
also available to all teachers in the province. Correspondence courses are available
for all subjects in the elementary grades and for 50 subjects in Grade IX to XII

for Type A students.
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TaBLE 11. ENROLMENTS FOR ELEMENTARY (GRADES I TO VIII)
CoRrRRESPONDENCE COURSES AND EMPLOYMENT OF STUDY SUPERVISORS,
SASKATCHEWAN, 1926-27 10 1953-54

Elementary Correspondence Courses ' N\émlzicrof

Year* TypeA = TypeB - Totwl : Sup"ctr‘vxis%rst
] 1926.27 oo i N 1o | -
1931-32 693 ¢ M@ . 96 —_
1936-37 758 e o106 ! —
1941-42 . 600 £ 1 B 1 | —
1946-47 . 520 2w 919 ! 40
194748 ;o BI8 0 1257 & 2075 80
1948-49 L4 3636, 4134 235
1949-50 Coom2 e 1 eS8 449
1950-51 .o oero | 7097 ; 474
1951-52 CA 7497 7872 526
1952.53 39 1 osals | ooar | 609
1953-54 L3081 1M 8MS | 524

e es evmrmee $ o . s e - v—— s vl orem

= et o e aman

Sotkee: Annual Reports and records, Department of Education,

¢ Dnta are for year ending June 30.
+ Employment of study supervisors commenced fn 1946.17, See footnote to Table 10.

TAsLE 12. STUDENTS TAKING fiIGH ScHOOL COURSES AND NUMBER
AND PERCENTAGE USING CORRESPONDENCE COURSES,
SASKATCHEWAY, 1926-27 1O 1953-54

i Students Taking High School

Correspondence Courses I Per Cent
Number of «—— : —— e of Total
High School ; © Total | High School
Year*  Students | TypcA | TypeB Number | Students
1926-27 0418 NI} N | Nil i --
1931-32 A3 0 R49 . R2AI ;. 9062 | 27
1936-37 077 - 579 793 8514 24
1941-42 35608 . 1107 KO8} 9190 26
1946-47 3769 2204, 7354 9558 28
1947-48 32708 1R8M 5.670 7504 | 23
1948-49 M649 . 2280 0 4882 7162 ! 23
1949-50 57 . 2745 A 6586 21
1950-51 32,194 3053 3080 ¢ 7033 2
1951.52 32,274 3.331 3827 i 7458 22
1952-53 2228 4006 3me | 1882 |
1953-54 32722 ¢ 362 ¢ 2750 i 6612 20

Sotrce: Annual Rreports, Department of Edueation.
¢ Data are for school year ending June 30,
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in 1952-33, 63 ger cent were actu-
ally attending school.!® The increase
in enrolments in Type A courses
may also be explained by the clos-
ing of some schools. Enrolments
in other schools have been so
increased that teachers have had
no time to assist high school stu-
dents who might otherwise use the
Type B service. The number of
students taking Type B courses with
a teacher’s supervision declined
sharply after 1946-47.

The increase in the use of Type
A correspondence courses for high
school students is attributable n
part to the higher level of retention
of students to Grade IX. Between
1943 and 1952, the number of
Grade VI students who continued
to Grade IX had increased ten per
cent. Not merely are more students
going to high school, but increasir;%
proportions of all Grade IX and
students have been enrolled in Type
A courses. In the last four years,
the proportions of Grade XI and

RURAL

XIH students enrolled in corres-
pondence courses have increased as
well (Table 13). Since under the
School Act, the board of a school
with only one teacher is not re-
quired to provide instruction beyond
Grade X and the Minister of Edu-
cation may at his discretion exempt
a board from providing high school
instruction entirely, the recourse fot
margﬂ high school students is to
enroll in correspondence courses.

The correspondence school has
provided an important service in
assuring education for numerous
students, but it cannot by its very
nature provide the level of education
that is possible through day-to-day
interchange with qualified teachers
and other students. The fact that
20 per cent of all high school
students were studying one or more
subjects by correspondence in 1954
is a reflection of the teacher shortage
and the lack of sufficient high school
facilities of high standard.

Organization of Rural Education

Economic and social changes in
the rural environment have led to
two major trends in the organiza-
tion of rural education: (1) the
regrouping of educational facilities
on the basis of larger attendance
areas and (2) the development of
larger school units to provide ade-
quate and equitable taxation and
more efficient administration.

Regrouping of
Educational Facilities

Regrouping of school facilities
has been expressed in the closing
of a large number of rural schools,
the conveyance of students within

lagger attendance areas, and in-
creased enrolment in central schools.

The number of school districts
has increased consistently since
1921 to the 1954 total of 5,221.
Since 1936-37, however, the num-
ber operating has declined steadily.
Some school districts are completely
inactive—the school is closed, and
no children from the school district
attend school. In other districts the
school may be closed, but the school
district is active in that it conveys
children to school. As early as 1921,
about 5 per cent of the school
districts were not operating; by

15 Although similar statistics are not gathered annually, the Correspondence School
Administration estimates that in nearly all recent years about 60 per cent of students
taking Type A courses have done so while attending school.
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1954, 31 per cent of the school
districts were not operating. Table 8
showed the number and percentage
of organized and operating districts
over the past 30 years.

The trend towards the closing
of rural schools and conveying of
pupils has not heen  uniform
throughout the province. In the
praivic region, (28 units) where
farms are larger and mechanization
further advanced than in the park
region, S4 per cent of the rural
sehools had been closed by 1954,
while in the park region (22 units)
only 14 per cent had been closed.

Larger attendance arcas are areas
in which a ceniral school district
provides facilities for students from
two or more neighbouring districts.
In 1953-54, there were 289 larger
attendance arcas in Saskatchewan.'
These attendance arcas, 25 of which
have rural schools as their centers,
served 817 districts and utilized 434
bus routes for the conveyance of
£.713 students. In addition to these
districts, 320 other districts by 1954
had closed their schools and were
comveving students privately to other
schools. Approximately 8§ per cent
of the districts with closed schools
comeyv students to central schools.
If it can be assumed that all trans-
ported students are rural students,
approximately 12 per cent of rural
students were conveyed to school.
‘The central schools in the larger
attendance arcas are multiple~-room
schools in centeal rural locations,
hamlets, villages, or towns,

Students have been conveyed to
school in some districts and arcas
since shostly after the province was
established.” The carly Annual Re-
ports of the Department of Edu-
cation describe  the  horse-drawn

RURAL

vans heated by oil stoves or foot-
warmers and the problems faced by
the settlers in the conveyance of
students. In 1921, 88 school dis-
tricts were conveying students, and
by 1954, 1,451 districts were con-
veving students.

Full statistics on the number of
districts that conveyed yearly are
not readily available. A review of
government grants for conveying,
however, indicates the trend in the
use of school transportation (Table
14). In 1929-30, government griiits
to aid conveyance totalled $69 300.
By 1953-54, conveyance grants
were nearly five times as much, or
$330,900. Since the number of con-
sotidated districts has remained fair-
Iv stationary, a large part of the
increase in conveyance grants is a
reflection of increased conveyance
in non-consolidated districts.

With the decrease in number of
operating school districts and the
increase in convevance, enrolments
in central schools are increasing.
Figure 11 showed that rural enrol-
ments have decereased  significantly
while urban cnrolments have in-
creased. Since school attendance is
compulsory  umu completion  of
Grade VIH or attainment of age
15, school authorities are required
to provide accessible facilities for
clementary students. The same pres-
sures do not eaist for the provision
of high school facilities, since fewer
studen's  continue  through  high
school.

High school facilities are provided
in three ways: (1) by secondary
and vocational school districts in
urban centers. (2) by school dis-
tricts under the School Act that
operate exclusive continuation or

1 This total excludes consideration of the Humboldt, Kumsack. Melville, Moosomin,
Tisdale. Yorkton and Wakaw Units and the unorganized superintendencies, since no
information was received on conveyance, if any, in these areas.
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high sct:ool rooms, and (3) b,
other schools, largely one-room
rural schools with some Grade IX
and X students. The number of
sevondary school districts declined
from 21 in 1923-24 to 13 in 1953-
S4. The number of school districts
under the School Act that operate
continuation or high school rooms
increased from 233 in 1923-24 to
S96 in 1949-50, and has since
levelled off at §92. The number of
rural schools with high school en-
rolment declined by more than
1,400 from a peak of 3.329 in
1936-37 to 1900 in 1951-52
(Table 15). The number of oper-
ating school districts with high
school enrolment declined by 1,366
from 1936-37 to 1951-52. One
reason for this decline is that 919
schools were closed during the
same period (cf. Table R).

Although high schooling can thus
be obtained at fewer locations, the
number of rooms available for high
school teaching has increased by
540 from 19Y26-27 to 1953-54

BEST COPY AVAILABLE
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(cf. Table 9). The trend towards
centralization of high school facili-
ties is clear; more high school rooms
are being provided by fewer school
districts in central locations,

In summary, the process of clos-
ing rural schools and regrouping
educational facilitiecs has dominated
the structure of rural education in
recent years and, in the majority
of cases, will have a permanent
effect on the structure and organi-
zation of the rural community.
Today schools in approximately 31
per cent of all districts organized
under the School Act are closed,
and students from non-operatirs
districts have been accommodated
in approximately 260 larger attend-
ance areas. The process has been
more accentuated in the prairie
region of the province than in the
park region, which undoubtediy
reflects the greater adjustment in
farm size and increased mechaniza-
tion of the prairie region. Facilities
at which high school may be ob-
tained have decreased more than

TABLE 14. GOVERNMENT GRANTS FOR CONVEYANCE OF STUDENTS,

Grants for i
Consolidated

SASKATCHEWAN, 1924-25

TO 1953-54

P R e Gy
e R S IS

Grants for
Closed

Year School Districts ' School Districts Total Grants
Dollars
1924.25 44,600 12,900 ! 5. 500
1929.30 59.200 10,100 . 64,300
1934-35 22,600 3.600 26,200
194142 28.600 25.900 54,500
1946-47 33.500 72.500 106.400
1951-52 32700 141,800 194,500
1952-53 63,000 202.800 265,800
1953-54 64,400 266,500 330,900

[P S

Sot'RCR: Annual Reports, Department of Education,

. e e n e r————— bt L T e ——— i S - g
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TaBLE 15. SchooL DisTrICTS WiTH STUDENTS IN HIGH ScHoOL GRADES,

SASKATCHEWAN, 1923-24 1O 1953-54

| ~ School Districts Under the School Act

- e G vt e o P ——

School Districts

! With Continuation ©  Rurat Districts Under the

' and/or f with Secondary

High School '  High School Education
Year* Total Rooms Enrolment Act
192324 1,098 233 A 7! | 21
192627 1,896 321 i 1556 ! 19
193132 isss 4 | 3,003 | 18
1936-37 3872 525 33 _ 18
1941-42 3.669 534 38 17
1946-47 3,137 576 2,544 | 17
194748 3,009 583 L 2a4n 15
194849 2,877 585 L 2 ! 15
'1949.50 2,810 596 2,200 14
1950-41 2,661 592 2,055 14
195152 2,506 592 1,900 14
1952-53 —t —t —t 14
1953.54 —t —t —t 13

- ———  ada o ——

Sot'keg: A nnual Reports, Department of Education.

* Data are for school year ending June 30,
t Data not available.

is represented by the decline in
the number of operating schools.
Over the past 1S years, rural dis-
tricts with high school enrolments
have declined by about 1,400. To
offset this decline, the number of
districts operating continuation or
high schooi rooms has increased
slightly. High school rooms, ex-
clusive of schools under the Second-
ary School Act, have increased by
540 in the last 17 years. High
swchool facilities are thus being
centralized in more high school
rooms provided by fewer school
districts,

Development of Larger
Units of Administration

The original rural school districts,
the length or breadth of which
were not to exceed five miles, were
designed to inciude a specified
amount of land and 2 minimum
number of pupils. Each district was
to be an adequate attendance area
for elementary students. High
schooling, particularly in the senior
years, was not offered at the one-
room rural s 100ls. Students gener-
ally attended high school in urban
centers, although attendance areas
for high school students were not
rigidly defined.
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Each rural school district was
administered by an elected board
of three local trustees. Those few
school districts without a local board
of trustees were administered by a
trustee appointed by the Depart-
ment of Education. The board of
the school district was empowered
to levy taxes in the district to
finance education. These taxes were
collected by the rural municipalities.
Each school district thus operated
as a separate attendance area and
a separate taxing and administrative
unit, independent of other school
districts and, except for tax col-
icction, independent of other local
government agencies.

With this structure, the rural
school developed as the ideal of
locul democracy. Neighbourhood
co-operation through pooling of
resources, both moral and financial,
was the lifeblood of the school, and
people guarded jealously the system
which appeared to represent the
essence of a functioning democracy.

Shortly after the province was
formed, however, the population
began to adjust to the land, and
some school districts found them-
selves without sufficient students to
qualify for full provincial grants.
Since these school districts were
unable to provide satisfactory edu-
cation, legislation in 1912 author-
ized consolidation of school districts.
Today, schools in 31 per cent of
school districts have been closed.
The individual school district in
many areas today is too small to
provide an adequate attendance
area.

At the same time, school districts
became inadequate as taxing areas
to meet the needs of modern edu-
cation. Not only are higher stan-
dards of education cxpensive, but
throughout the province school
buildings neglected during the de-

35

pression had to be improved. The
decline in rural population has
made the retention of a rural school
for a minimum number of pupils
uneconomical. Finally, inequalities
in financial burden among school
districts frequently meant inequali-
ties in educational opportunity.
Closed school districts were able
to waive school taxes, placing a
greater financial burden on oper-
ating districts. Steps were needed
to increase and equalize the tax
base for rural education.

Reform of the tax base of rural
school districts was delayed for
numerous reasons, among which
was the high value that rural people
placed on local autonomy. With the
evolution of a larger community
within which rural people associ-
ated for trade, services, and social
life, however, neighbourhood inde-
pendence could no longer be re-
tained. High school students for
years had enrolled in schools in
urban centers The closing of ele-
mentary schoois and the conveying
of pupils across school district
boundaries had lessened the rigidity
of independent school administra-
tions. Without any central co-ordi-
nating agency, the revision of
administrative and attendance areas
would be made in a haphazard
way, and the need for a planned
system of school administration,
with adequate taxing and adminis-
trative powers, became increasingly
urgent.

Throughout the years, various
attempts were made to alleviate the
strain caused by the retention of
the one-room rural school districts
as independent administrative and
attendance areas. Legislation for
consolidated districts and assistance
for conveying recognized the in-
adequacy of rigid attendance areas.
The inadequacy of the school dis-
tricts as taxing areas compelled the
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provision of limited e3ualization
grants in 1939. Finally, in 1944,
legistation provided for the estab-
lishment of larger units of school
administration to provide adminis-
trative and financing authority over
a much larger area than the rural
school district.’* The larger units
were not designed to alter attend-
ance areas; but as changes became
necessary, the units, with their
broader jurisdiction and adminis-
trative powers, were able to facilitate
a transition to larger attendance
areas.

Provision was made for the estab-
lishment of 60 larger units, 14 of
which were established in 1944,
To date, 56 units have been estab-
lished. Table 16 indicates the num-
ber of larger school units established
each year from 1944 to 1953.

TABLE 16. ESTABLISHMENT OF
LARGER ScHooL UNITS IN
SASKATCHEWAN, 1944-19053

Year !\lun::hcr (.’f
Units Established
1944 14
1945 21
1946 10
1949 2
1950 1
1951 1
1952 N
1983 2
Total 56

SotvRes: Annual Reports, Department of Edu-
eatjon.

The Larger School Units Act at
first stipulated that units contain
rural and village school districts but
made provision for inclusion l?
agreement of town, consolidated,
and separate school districts. Since

RURAL

1949, however, all new units formed
have included towns of under 2,000
population, but any town, irre-
spective of size, may be included
in a unit by agreement. Of the town
school districts, 65 are in larger
units, and 12 ar¢ in areas not
o~ganized into units. The remaining
22 are individual administrative
districts but are related to the units
in that they provide facilities for
out-of-district students. Somec town
districts and larger units have formal
agreements pertaining to financing,
building. and instruction. Thus, the
larger school units have facilitated
closer integration of rural and
urban school facilities, particularly
high school facilities.

Although the larger units have
done much to alleviate the problems
inherent in the small district system,
recent adjustments in ;opulation
and the closing of addition.! schools
have created further problems for
school administration. Recent legis-
lation permits the formation of
central boards to provide avenues
of participation by ratepayers in a
larger attendance arca. Under the
original legislation, central boards
were made up of the chairman of
the board of the central school and
the chairmen of the local boards
in the attendance area. Now, on
approval of the Minister of Edu-
cation, central boards may be estab-
lished according to any pattern of
representation. Central boards have
the same duties and powers of ad-
ministration and supervision as other
school boards except that they lack
the power to elect delegates to the
sub-unit or to the larger unit board.
They are designed to give repre-
sentation in the affairs of the central
school to all ratepayers in the larger
attendance area. Another adminis-
trative innovation ha. occurred in

37 The Larger School Units Act. Stats. of Sask., 1944 (2d Sess.), c. 41.
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the west central zone of the
province. There a union of larger
units has been established for the
purpose of cffecting cconomies in
the building of schools.

In summary, rural educational
administration has been faced con-
tinually with problems created by
an ever-changing rural environment.
The establishment of larger schoot
units enlarged  administrative and
taxing areas. Although the larger
units were at first committed to
retain the one-room rural school
districts as individual  attendance
arcas, subsequent adjustments in the
rural environnient necessitated  re-
vision of attendance arcas, In recog-

57

nition of the growing interdepend-
ence of rural and town or village
districts for the purpose of providing
seeondary  schooling,  Lirger  units
include all village districts and a
majority of town districts. To facili-
tate local control of centralized
schools, provision has heen made
for the ostablishment of central
boards composed of representatives
from the districts included in the
attendance area. The recent estab-
lishment of the West Central Zone
Chairmen Board, composed of unit
board chairmen, represents an en-
largement of the administrative area
to achieve economies in the building
of facilitics.

Financing

Trends in educational financing
are fundamental to all aspects of
cducation, for financing  affects
curriculum, facilities, personnel, and
organization. Education is  first

viewed as a public expenditure in

the total cconomy and in the
ceonomy of locitl government. After
consideration of education in rela-
tion to other social costs, education-
al financing is analysed internally
and the trends in expenditures and
revenues summarized.

Education as a
Public Expenditure

The people of the provinee,
through local government and the
Provincial Government, spend ap-
proximately  $40 million per year
on cducation. Total expenditures for
cducation from 1926-27 to 1953-54
are shown in Table 17. Expenditures

for education declined from $18§
million in 1926-27 to $12 million in
1941-42, when many rural sc.ools
were being closed. and rose to al-
most $41 million in 1953-54, The
increase in costs through the vears
reflects, in addition to normal in-
creases, the provision of new and
improved educational services——the
development of Teachers Colleges,
technical schools, compuosite schools,
and the University of Saskatchewan.

While educational costs have al-
maost tripled in the years from 1926
to 1953, per capita costs of educa-
tion declined from 1926 to 1936
and rose sharply after 1941 (Figure
12). The decline in provincial
population from 896,000 in 1941
to 861,000 in 19583 contributed to
the increase in annual per capita
costs of education from $14 in
1941-42 to $47 in 1953-54. The
decline in student population like-
wise has raised the cost of education
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per student. Table 18 shows ex-
penditures per student for all schools
in the years 1926-27 to 1953-54.
In this period, total school enrol-
ment declined by 47,158 or 21.6
per cent. A declining student popu-
lation and increasing total costs
have increased the cost of educa-

RURAL

Although the per capita costs of
education have increased, the cost
of education relative to personal
income has remained relatively
stable since 1926, except for the
depression years (Figure 12). The
rise in the general level of income

since 1941, however, has exceeded

tion per student four times in this SN :
rising educational costs.

period,

TABLE 17. EDUCATIONAL EXPENDITURES, SASKATCHEWAN,
1926-27 T0 1953-54

Ch e e ha e A mane, - Y e
— e ———— LT e LIRS

- . v v i
—i== Pt Y T

_ Expenditures by School Districts |
' i Expenditures
| Pa‘ymems . b
| from I Provincial | Index
Year Payments®Debenturesi Totalt | Government | Total | (1946=100)
| Thousands of dollars
192627 | - ~ | 11805 3387 ! 15,192 78
193132 ! - ~ | 98m; 4462 1 14.333 73
| ! !
1936-37 - - 1 6679 2,983 : 9,662 49
{ : -
1941.42 ; ~ - 7,799i 4432 1223 62
1946.47¢ | 13,009 ! 194 i 13,203 | 6.394 | 19,597 100
1951528 | 19418 778 ‘20.196| 10973 ; 31,169 159
' , ! 1
1952-53¢ 21460 . 1240 | 22,701 | 12919 | 35620 182
1953-543 | 25622 = 1070 | 26,691 ' 14082 | 40773 | 208

et + wl e o d eme ¢

Souvnrce: Annual Reports, Department of Education and FPublic Accounts, Province of Sasks
atchewan,

® Excludes payments from money received from the sale of debentures.

1 Total school district expenditures represent the gross payments of all school districts Jess
asnnual debits and credits and les government grants. Repayments of bank lonans or notes also
are deductd since the monies involved are already shown as payments for other purposes. The
totals for 1826.27 to 1941-42 also exclude repayment of debentures by aecondary school districts.
However, for all other districta and for all other years repayment of debentures and normal
debt charges are included.

$ For all years, total expenditures include monies expended from debenture receipts: debenture
repayments in 8ubsequent years represent duplication of these expendituren. For the most
recent four years analysed, the expenditures from debenture receipta are also shown separately,
thus indieating amounts w'ich may be duplicated by debenture repayments.
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FIGURE 12, COMPARISON OF INDEXES OF PER CAPITA INCOME AND
PeR CAPITA EXPENDITURES FOR EDUCATION, SASKATCHEWAN,
1926-27 10 1953-54
(1926-27 = 100)
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1926- 1931~ 1936~ 1941~ 1946~ 1954
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S0URCE: Census of Canada and Census of the Prairie Provinces, National Accounts Income and
BIKﬂlditure. Dominion Bureau of Statistics: Annual Reports, Department of Edueativn} and
Public Accounts, Province of Saskatchewan. (See Appendix 1 for supporting dsta.)

TaBLE 18. EDUCATIONAL EXPENDITURES PER STUDENT,

. SASKATCHEWAN, 1926-27 T0 1953-54
! | | Expenditures per Student
: Total | ; !
Educational | i i Index
Year Expenditures : Enrolment : Amount | (1946=100)
. 3000 ! I $ i
1926.27 Cooas12 ! oa8s0 0 0 6
1931-32 o33 0 230715 e | s
1936-37 . 9662 1 216941 | 44 30
1941-42 o1 o1ms e 54
194647 19.597 . 173083 | 113 | 100
1951-52 I R T I ¥/ V. - I £ S 1
1952-53 © 35620 | 165447 | 215 190
1953-54 | a0 om0 290 1 2w

SoURCE: Amma} Reports, Department of Education.
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Provincial disbursements for edu-
cation have increased as have gov-
ernment expenditures for all services
in the postwar yeurs. As a propor-
tion of total provincial expenditures,
however, expenditures for education
have declined slightly from 1941 to
1983, Table 19 shows that educa-
tion as a proporticn of total pro-
vincial expenditures 1o from 14,8
per cent in 1941-42 to a high of
17.8 per cent in 1949-50 and de-
clined to 13.4 per cent in 1953-54,
Thus, other services have claimed
a priority in the allocation of pro-
vincial  resources  generally  higher
than cducation in the period 1950-
19583,

The role of education in the
budget of 1ural local government
is presented in Figure 13, Figure
13 shows that the proportions of
total expenditures of rural munici-
palities devoted to education has

Tansis 19,

RURAL

risen less than the proportion de-
voted to public works. Thus, in
1944 education represented 41.2
per cent of total rural municipal
expenditures and rose to 46.3 per
vent in 1953, Public works, how-
ever, increased from 20.7 per cent
of total expenditures in 1944 to
26.8 per cent in 19583, Despite
rising cducational costs, expendi-
tures for public works have risen
proportionately more in the budget
of rural Jocal government than
expenditures  for  education.  The
choice has thus been made to give
a slightly higher priority to roads
and public works in the allocation
of loval resources than to education
in the ten-year period between
1944 and 1953,

Expenditures for Education

Expenditures for education are
composed of operating and non-

FaoVINCIAL EXPENDITURES FOR EDUCATION AS PROPORTION

OF TOT . PROVINCIAL EXPENDITURES, SASKATCHEWAN,
1941-42 10 1953-54

Total Proningial

Your Net Pasbursements *
SO0
19d1-42 30.627
1945-36 34,5818
1949-50 61,938
1488.82 7%.652
LR AR 92.013
1983.54 105,226

Expenditures for Lducation

- An‘ulum Pcr. .('c.m nf To_tal_.
$000°s ',
4412 14.5
8591 16.2
10815 17.5
10973 14.0
12,919 14.0
14.082 13.4

Satmt: Pable Ae-onnts, Pravince of Saskatchewan,
® Net diebursements are made up of current povernment expenditures, plus capital barrowings

Jern cupitnl repayment  during the year.
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FiGUre 14,  EXPENDITURES OF ALL SCHOOL DISTRICTS, SASKATCHEWAN,
1945, 1949, anp 1953

Actual

Expenditures

Percent

o .
Operating Payments
NNANNN Xon Operating Puymerts

T
RS Capoital Lxpenditure from Operating

Receipts

Sot rer: JAnnual R ports, Department of Edueation. (S«e Appendix 1 for supporting data.)

capital expenditures from debenture
receipts) increased by 70 per cent
between 1945 and 1953. The in-
crease in expenditures for capital
investment from operating receipts
from 3 per cent of total expendi-

tures in 1945 to 15 per cent in
1953 reflects the willingness of
ratepayers to assume immediate
responsibility for capital improve-
ments. Although operating expenses
have increased, non-operating ex-

0944,



EDUCATION

penses including capital expendi-
tures have increased relatively more,
reflecting the high capital cost of
centralizing school facilities.

Within the operating budget of
the school system not all items have
increased in cost equally. Table 20
compares expenditures in 1946 for
cac* item in the operating budget
of all school districts with expendi-
tures for these items in 1953. As
indicated above, total operating
costs more than doubled in this
period, but certain expenditures—
for conveyance, auxiliary services,
and capital expenditures from cur-
rent revenue—increased even more.
For example, capital expenditures
from operating receipts in 1953
were five times those of 1946. These
increases in operating expenditures

63

reflect the high capital costs of
conveyance equipment and the im-
provement of school facilities asso-
ciated with centralization.

Although the trend in recent
years has been towards using more
operating receipts for capital in-
vestment, it has not been possible
to finance total capital requirements
from current revenue. In fact, the

roportion of capital expenditures
inanced from operating receipts has
been declining since 1947, as is
shown in Table 21. Between 1945
and 1953, a total of nearly $29
million was spent on capital invest-
ments, $23 million of which came
from operating receipts.

These trends in educational ex-
penditures in the postwar years are
closely associated with the regroup-

TasLE 20. CoMPARISON OF THE COMPONENTS OF OPERATING EXPEND]-

- ——— = P

TURES IN ALL ScHooL DISTRICTS IN SASKATCHEWAN, 1946 AND 1953*

PRI R Ty e BT TS

1946 Expenditures | 1953 Expenditures | Percentage
-—_ ' . increase
i Per Cent | Per Cent 1953
Type of Expenditure Amount « of Total | Amount | of Total | Over 1946
| A T o
Administration §53.276 35 | 992559 31 ) 194
] :
Instruction 9.732.540 614 17.878373°  $54 837
Plant operation » 1d f i i
maintenance 3.4, N 20.0 5.|70.906; 16.0 - 62.8
Fees 65,906 4 81.458 31 236
Conveyance 421.124 26 1,105128 - 34 - 1624
Auxiliary servicest 251,508 1.6 647,299 - 20 1574
Capital from operating , '
receipts 984.946 62 5020909 . 156 . 409.2
Debt charges 672.440 43 1354285 42 | 1014
Total 15.858.532 . 1000 1000 . 1034

Sut aee: Annual Reports, Department of Edueation.

32,250917 .

® Ciovernment aided schools nnd districts jn the Northern Area of Administration are excluded.
t Auxiliary servicen include such ftema as hot lunches, medical and health services, musie, drama,

concerts and picnics.
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TaBLE 21. Sourck oF FunNDs FOR CAPITAL EXPENDITURES FOR ALL
ScHOOLS, SASKATCHEWAN, 1945-1953*

cff;’fiﬁn From | From
fExpendimres Operating Receipts ! Sale of Debentures
i Per Cent Per Cent
Yuar Amount ' Amount ; of Total | Amount | of Total
B s s % $ o
1945 565.848 479.849i 834.8 85,999 15.2
1946 i 1,180137 | 9859471 835 | 194190 165
1947 1921467 11831772 953 | 89695 | 47
1948 | 2613889 12146471 | 821 | s7418| 179
1949 | 3285349 : 2564383 | 781 | 720966 | 219
1950 . 4,229,806 | 3378070 799 | 851,736 20.1
1951 3743520 2965182 192 | ms3s| 208
1952 5026608 Esyss.ml 753 11240426 | 247
1953 . 6080424 5020909 | 824 ll,069,515 1.6
Total 1945-1953 . 28.857.045 (23158762 810 ls,49s.2ssl 19.1

| |

— o

SorrcR: Aanual Reports, Department of Edueation.
® Covernment alded schools and districts in the Northern Arvea of Administration have been

exciuded from this calculation.

ing of school facilities. The increas-
ing proportion of total expenditures
allocated to non-operating expenses,
the increasing proportion of operat-
ing expenses attributed to items
associated with centralization, the
increasing use of current revenue
to finance capital investment arc
financial reflections of the transition
to centralized schools. Although
substantial capital investment would
have been required to restore school
facilities neglected during the de-
pression and World War 1I, the
trend in the allocation of financial
resources towards long-term capital
investment must be attributed to the
vast changes in process in the system
of rural education.

Revenues for Education

All revenues for education are
derived from taxation. Only about
half of school revenue, however,
is secured annually through direct
local taxes. The rest comes from
provincial and, in some small part,
from federal grants as well as from
loans or the sale of debentures.
Formerly, the greater part of edu-
cational receipts were derived from
local taxes and government grants,
but in recent years loans have in-
creased in importance in the financ-
ing of education, Table 22 shows
the sources of annual receipts for
school districts organized under the
School Act for selected years from
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in the future. If, however, the
major portion of increased loans
is in short-term loans undertaken
to finance school administration
until taxes or grants are received,
fluctuations in economic conditions
may not affect school financing
adversely. Nevertheless, this type of
borrowing could create financing
difficulties if, for any reason, tax

RURAL

arrears increased and repayment
could not be made.

Local Taxes

Local taxes originally formed the
cornerstone for the financing of the
school districts, but with the passage
of time local contributions have
declined in importance rolative to
provincial contributions, Figure 15

FIGURE 15. OPERATING RECEIPTS FROM TaXES RELATIVE TO
GOVERNMENT GRANTS TO ScHoOL DisTRICTS UNDER THE SCHOOL ACT,
SASKATCHEWAN, 1921, 1941, anD 1953
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o B

Receipts
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»

0 0000

20,000

Thousands of Dollars

Proportion from Taxes and Grants

1021 NN
1941 N
e

1953 ' INNNNNNN
0 20 4ge. Pcen?:o 80 100

— Taxes

Net Government Grants

Sovice: Annual Reports, Department of Education. (See Appendix I for supporting data.)
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shows the trend in local taxes and
provincial grants in selected years
from 1921 to 1953. School taxes
decreased in amount from 1921
to 1931, and thereafter increased
she =ply.

In 1921, local taxes constituted
88 per cent of total grants and
taxes but, by 1953, the proportion
had decreased to 75 per cent.
Government grants were about 12
per cent of total grants and taxes
in 1921 but had increased to 25
per cent in 1953, It should be noted
that the proportion of receipts from
local taxes would have declined
even more had it not been for the
increasing importance of loans and
debentures thut must be repaid from
local taxes. The increasing propor-
tion of receipts derived from loans
and debentures has the effect of
keeping taxes at a high level. With-
out their effect on the tax levy,
receipts from local taxes might not
have shown a consistent increase
since 1941,

Grants for Education

The Department of Education of
the Provincial Government has pro-
vided financial assistance to supple-
ment school taxes tince the province
was formed. Federal aid for edu-
cation has been expressed through
the Tax Rental Agreement with the
Provincial Government and since
1945 specifically for education
through the Vocational Assistance
Agreement. Provincial grants have
included: (1) operation grants,
(2) conveyance grants, (3) building
and equipment grants, (4) equali-
zation grants, and (5) special
grants.

1) Operation grants include flat
or basic grants paid to all schools,
continuation and high school grants,
vocational assistance grants, grants
for helping teachers or special in-
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structors, grants for payment of
non-resident fees, and assistance for
high school or aduilt classes.

Basic grants have been paid to
school districts since they were first
organized, although the basis fou
payment has been altered through
the vyears. From 1920 to 1947,
basic grants were paid to schools
on a per room basis, the grant per
room being in inverse ratio to the
qumber of rooms in the school.
The flat grant was $1.50 per day
paid to schools with one to five
rooms. In 1947, the School Grants
Act was amended to permit in-
creased aid to larger schools. More
recently, the Act was amended to
grovide a basic grant of $3.00 per

ay.

School districts operating a con-
tinuation or high school room re-
ceive an additional grant over the
basic grant. In 1955 these grants
were $4.00 per day for each room
operating. An additional grant of
$1.75 per room per day is paid to
those districts in which one or
more rooms are devoted solely to
vocational instruction, while lesser
grants of $1.25 and $0.75 per
room per day are paid for voca-
tional instruction, depending upon
the teaching time involved. Since
1949, grants have been offered for
hiring of helping or special teachers.
Grants for adult education and
night classes have been available
since 1928, Since 1944, high schools
have been paid $30 per year for
each non-resident student.

Operation grants (excluding those
to Secondary and Vocational
schools) have increased from $1.4
million in 1935 to $3.2 million in
1954. As a proportion of total
grants, however, operation grants
have decreased from 97 per cent
to 38 per cent during the same
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of the various types of grants is
clearly shown. Although basic oper-
ation grants increased in amount,
they have decreased in relative
importance from 95 per cent of
total grants in the 1930's to 38
per cent in 1953. The great in-
crease in special building and
equipment grants and in equaliza-
tion grants in the last ten years
accounts for the change in relative
importance of these three types of
grants.

Loans ard Debentures

Figure 16A shows the fluctua-
tions in loans and debentures from
1921 to 1946 and the sharp in-
creases in loans since that date.
Debentures exceeded $1 million in
1953 for the first time since 1921,
Figure 16B shows the increasing
importance of debentures relative
to loans in recent years. The in-
creasing use of borrowings in the
financing of education is evidence
of the need for substantial capital
investment to finance modern edu-
cation for a sparsely settled rural
population.

] ] ]

In summary, total receipts for
education in all school districts
under the School Act have increased
from a low of $8.9 million in 1936
to a high of $43.6 million in 1953
(Table 22). All components of

RURAL

receipts—taxes, grants, loans, and
debentures-——have shown net in-
creases in dollars between 1921
and 1953, although these com-
ponents have varied in rate and
amount of increase.

Although all components of re-
ceipts have increased in amount, the
relative increases have not been
consistent. As a proportion of total
receipts, taxes have declined 16 per
cent since 1921. Grants increased
slightly as a proportion of total
receipts until 1941 and thereafter
have shown a net decline. Loans
have gained in importance since
1941, when they represented about
6 per cent of total receipts, until
1953, when they constituted 26 per
cent of total receipts. Debentures
have shown consistent increases in
the last three years.

Government grants and taxes,
then, constitute a declining propor-
tion of total receipts, and loans and
debentures constitute an increasing
proportion. At the same time, grants
for building and equipment are
increasing relative to total grants,
These trends indicate that the
transition in the organization of
education is creating capital costs
that cannot be met out of existing
local taxes.

IMPLICATIONS OF TRENDS

Broad economjc and social trends
have thus affected the provision of
education. These trends have affect-
ed every aspect of education——
finance, student population, teacher

.supply, needed facilities, and cur-

riculum. To take account of these
environmental changes, adjustments
have been made in the organization
and administration of education

through larger area organization
and centralization of school facili-
ties. These changes have necessarily
entailed adjustments in the financing
of education as well.

In the rest of this report the
undc¢ .lying questions at issue are:
How adequate have these adjust-
ments been? Does the present organ-
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FiGURE 16B. RELATIONSHIP OF LoANS AND DEBENTURES TO ToTAL
BORROWINGS FOR SchHooL DisTRICTS UNDER THE SCHOOL ACT,
SASKATCHEWAN, 1921-1953
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Sovncs: Annual Reports, Department of Education. (See Appendix I for supporting data.)

ization of education provide the
basis for improved rural education
in the future?

These questions underlie the fol-
lowing examination of the process
of regrouping of school facilities,
the functioning of larger units of
administration, the financing of

education, teacher supply, student
retention, professional preparation,
vocational education, and adult
education. All these features of
education are interwoven with the
historical, environmental, and edu-
cational trends described in this
chapter.
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SUMMARY

Historical Trends

The establishment of small quar-
ter and half section farms under
eurly settlement policies influenced
the formation of small local schootl
districts in the Northwest Terri-
tories. In 1896 local school districts
included a maximum area of 2§
square miles and a minimum of 12
children. Administration of the
school districts was conducted by
local people with some regulation
of standards by the Lieutenant-
Governor,

With a decreased density of farm
population in some areas, provision
was made in 1912 for large or
consolidated school districts to pro-
vide the necessary school population
and to finance conveyance of stu-
dents. By 1926, 40 consolidated
districts had been formed.

Education was financed by local
taxes and government grants. Be-
cause of varying assessments, gross
incqualities in tax rates and revenues
existed among school districts. Re-
visions in the grant structure have
accompanied changes in educstional
requirements and organization.

The province suffered from a
shortage of trained teachers until
the depression. Facilities for training
teachers were expanded, and teach-
ers were imported from abroad. In
the 1940%, the shortage of qualified
teachers again became acute.

Secondary education was pro-
vided in high school districts in
urban centers, and secondary classes
were offered in rural clementary
schools and in continuation or high
school rooms in towns, villages, and
hamlets. High school classes at rural
schools were gencrally only to
Grade X. and senior high school
grades were taken at central schools.

Environmental Changes and
Their Impact on Education

The changing organization of
agricultural production has affected
rural education. Great variability
in vields and prices of agricultural
products coupled with advances in
technology have led to three main
changes in agriculture—increased
farm sizes, increased mechanization,
and changes in farm capital. These
changes have created the need for
new levels of technical skills and
skills in business management
among the farm population. They
have, as well, achcted both farm
income and rural population.

Although average per farm in-
come has increased since 1941, it
has remained unstable, and a large

roportion of farmers suffer from
ow incomes. The ris¢ in the general
level of farm income has created a
demand for higher standards of
education, but fluctuations in farm
income and disparity in income
among farmers have made financing
of education difficult.

Farm population declined as farm
sizes increased and agriculture was
mechanized. The decline in farm
population represents both a rural-
to-urban migration and an out-of-
pravince migration. The migration
of farm youth to urban centers has
made up a significant portion of
farm population loss. Movement of
farm families to residences in town
accounts for an additional portion.

The decreased density of rural
population has impelled the re-
grouping of school facilities. Move-
ment of farm youth to town is
challenging the rural cducational
system to prepare youth to compete
for urban occupations.
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Student population is an aspect
of total population. Total school
enrolment (exclusive of government
aided schools, the Northern Area
of Administration, and the School
for the Deaf) increased gradually
from the time of settlement to a
high of 230,735 in 1931-32. Enrol-
ments declined to 165,447 in 1952~
53 but increased in 1953-54 and
will probably continue to increase
because of the large number of
children of gre-school age. Rural
enrolments have declined, while
urban enrolments have increased.

The growing interrelationship be-
tween rural and urban populations
* and cultures has strengthened the
demand for improved standards of
education, has increased high school
cnrolments, and has increased the
need for adult education programs.

Educational Adjustments

Curriculum. Generally rising
farm incomes and increased inter-
dependence of rural and urban
people have fostered a demand for
higher standards of education—for
improved facilities, qualified teach-
ers, and an enriched curriculum.
The problem of retention of stu-
dents has required scrutiny of the
curriculum and adaptations to make
schooling meaningful to rural youth.
Vocational education has been in-
cluded in the curriculum in some
schools to help equip rural youth
for modern farming and urban
occupations. Pressures have been
increased for educational authorities
to prepare farm people for a wise
use of leisure time and for com-
munity leadership.

Facilities. The steady decline in
the number of one-room rural
schools indicates that students are
being accommodated in multiple-
room schools with improved facili-
ties. High school students, previous-
ly accommodated in continuation

RURAL

rooms with a mixture of elementary
and secondary students, are iow
more generally accommodated in
hi- school rooms. Much of the
im;' rovement in facilities is the result
of the financial and administrative
resources of larger school units,
Not only is further improvement
in school facilities needed, however,
but conveyance of students to
centralized schools requires satis~
factory rural roads.

Personnel. The percentage of un-
ualified teachers has been declining
since 1949, but in 1954, 8.7 per
cent of the teaching force was not
qualified. The shortage of qualified
teachers affects retention of stu-
dents and standards of education.
As a result of the shortage of
teachers, demrnd has increased for
the services of the Government
Correspondence School. The num-
ber of elementary students enrolled
in correspondence courses without
a teacher has declined. But the
number of elementary students en-
rolled in correspondence courses
with local supervision increased
sharply during the period from 1948
to 1953, when the number of study
supervisors increased. As trained
teachers have replaced study super-
visors, the number of students in
correspondence courses has de-
clined. The increase in enrolment
of high school students in corres-
pondence courses reflects the in-
creased retention beyond Grade IX,
the shortage of rural high school
teachers, and the closing of rural
schools. In 1954, 20 per cent of
all high school students were using
correspondence courses.

Organization. The process of
closing rural schools and conveying
students to central schools from
larger attendance areas has been the
dominant trend in the organization
of rural education. Sparsity of
population has contributed to the
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closing of schools in 31 per cent
of the rural districts. Approximately
85 per cent of the districts with
closed schools are conveying stu-
dents to central schools. The
process of regrouping educational
facilities has been more advanced
in the prairie than in the park
region. In 1954, there were 2359
larger attendance areas with 434
bus routes for the conveyance of
8.713 students. Enrolments in
central schools are increasing. High
school education is being centralized
in more high school rooms provided
by fewer school districts.

Larger school units were estab-
lished to provide adequate admin-
istrative and taxing units. The larger
units were not designed to alter
attendance areas, but as changes
became necessary the units, with
their broader jurisdiction and ad-
ministrative powers, were able to
facilitate the transition to larger
attendance areas. In recognition of
the interdependence of rural and
urban life, larger units include all
village school districts and a ma-
jority of towns.

Financing. Education as a public
expenditure in the province has
nearly tripled in the years from
1921 to 1954, and the per capita
and per student costs of education
have risen as well. Total expendi-
tures for education, however, have
remained a relatively stable pro-
portion of personal income. In the
total provincial budget, expenditures
for education have increased as have
alt expenditures for government ser-
vices. but since 1950 expenditures
for education as a proportion of
total expenditures have declined
slightly. Similarly, a slightly lower
priority has been assigned to edu-
cation than to other services in the
allocation of local resources.

Within  total expenditures for
education, increasing proportions of
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expenditures are being allocated to
non-operating or capital expendi-
tures. Within the operating budget
of the school system, expenditures
for conveyance, auxiliary services,
and capital costs from current
revenues have increased more than
other operating expenditures. These
trends reflect the high capital costs
associated with centralization of
school facilities.

Revenues for education are de-
rived from local taxes, grants, and
lcans and debentures. Although
each of these components has in-
creased in amount over the years,
local taxes and grants have declined
in importance and increasing use
is being made of loans and de-
bentures. This trend, coupled with
changes in the grant structure
whereby basic operation grants are
declining in importance and special
building and equipment grants and
equalization grants are increasing
as proportions of total grants, re-
veals the means adopted to finance
the capital costs of a system of
rural education in transition to
centralized school facilities.

Implications of Trends

To take account of the economic
and social trends that have affected
education, adjustments have been
made in the organization and ad-
ministration of education. Larger
areas of organization and cencral-
ization have required adjustments
in the financing of education as
well. The rest of this report is
addressed to whether these adjust-
ments are adequate to provide a
basis for satisfactory education in
the future. In the examination of
various aspects of rural education
in succeeding chapters, their inter-
relationship with the historical, en-
vironmental, and educational trends
should be borne in mind.
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CHAPTER IV

Regrouping of Educational Pacllities

The economic and social changes
in the rural environment described
in Chapter III directly affected the
organization of rural education in
small school districts formed on a
neighbourhood basis. In fact, they
have resulted in a drastic regrouping
of school facilities—the most sig-
nificant single development in the
provision of education in rural
areas. As original patterns of settle-
ment were modified, loss of popu-
lation in a school district led to the
closing of its school. Provincial
regulations provided that when
school enrolment dropped below
six pupils, the school ceased to
carn the full provincial grant.
Further decreases in enrolment
meant further loss of grants, and
this together with other local factors
meant that many schools could not
be kept open. The shortage of teach-
ers during World War II and the
post-war years aggravated the diffi-
culties of operating numerous rural
school districts, and those districts
unable to secure a teacher were
forced cither to operate with study
supervisors or close. With increasing
mechanization of ugriculture, farm
size increases, declining rural and
farm populations, wide use of the
automobile, and increasing inter-
change between rural and urban
people, the small school district
faced growing difficulties in pro-
viding the facilities needed for
schooling.

School administrations have at-
tempted to facilitate school at-
tendance of pupils remote from
operating schools by providing
transportation. Larger attendance
areas have been developed, each
of which contains a central operat-
ing school prcviding facilities for
students from neighbouring non-
operating school districts. Parents
at first were naturally hesitant to
subject their children to the un-
knowns " of school bus transporta-
tion. Many preferred to move their
homes to urban centers.!

Experience has shown, however,
that ratepayer antagonism to trans-
portation of students decreases after
school buses have been in operation
for somz time. Community hearings
keld by the Commission revealed
that once a school bus system is
established its services are requested
by ratepayers in school districts not
included in the bus route.

Although the regrouping of school
facilities was originally an adjust-
ment to sparse settlement in rural
areas, once under way the move-
ment shaped the content and quality
of education as well. Through
centrzlization of school facilities,
students from rural areas can enjoy
the benefits of a well-equipped
school building, graded classes and
a full curriculum for each class,
specialized teachers, and associa-
tion with several teachers and with
children of their own age. Former-

! The movement to town of a few families increases the problem of providing edu-
cation for those who remain in the country. If a school district is operating with a
minimum number of students and a few families move to town, it becomes more
costly per pupil to convey those who remain.
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ly, thesc featurcs of schooling were
limited to urban education, but
regrouping of school facilities has
begun to bring these benefits to
rural children as well.

Although centralization offers
these bencfits, it raises new prob-
lems of its own. In many instances,
for example, the increased distances
from home to school combined with
inflexible conveyance schedules pre-
vent children and their parents from
participating in extra - curricular
activities. In addition, conveyance
of both high school and elementary
pupils on the same bus often results
in inconveniences and delays for
one or both groups.

On balance, however, many rur:!
parents and nearly all educators
have come to the conclusion that
centralization is the only method
by which the quality of rural edu-
cation can be raised. One consultant
to the Commission, in urging en-
ergetic centralization of school
facilities wherever possible, stated
sharply:

I think we should cease eulogizing

the little red school for the sake of
pleasing rural people and say what

77

every educator knows to be true, that
the one-room rural school is an inade-
quate survival of pioneer conditions
and can no longer serve the purposes
of modern education. It was created
chiefly to impart literacy, but literacy
has Jong been outmoded as the only,
or even the most important, objective
of education.

This chapter first reviews the
extent of regrouping of school facili-
ties that exists in the province at
present and analyses in detail one
larger school unit in which consider-
able centralization of school facili-
ties and development of school bus
routes have occurred. The following
factors associated with regrouping
of school facilities are discussed:
(1) density of population, (2)
supply of qualified teachers, (3)
facilities for education and trans-
portation of students, (4) financing
of education, (5) establishment of
larger school units, (6) ratepayer
attitudes, and (7) improved stan-
dards of education. In the light
of these factors, the future develop-
ment of centralization of school
facilities in the province is con-
sidered.

Description of Present Regrouping of
Educational Facilities

Regrouping of educational facili-
ties involves the development of
larger attendance areas, each of
which contains a central operating
school providing facilities for stu-
dents from neighbouring non-oper-
ating school districts. The transpor-
tation of students to centralized
schools is essential in any regrouping
of school facilities. School adminis-
trations, particularly larger unit
boards, have attempted to facilitate
school attendance of those remote
from operating schools by providing
transportation, but methods of pro-

viding transportation vary with local
circumstances. In the majority of
areas, the unit owns some convey-
ance equipment and hires operators.
In some areas, a resident of a local
school district may convey students
by private automobile or truck on
a contract basis with the larger
school unit. Local circumstances
determine which students are con-
veyed. For example, a district 15
miles from a central school may
be closed and require conveyance
of its students. To make conveyance
more economical, an a ljoining dis-
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trict may also be closed and its
students transported by the same
bus. The students involved in the
two districts may be both elementary
and high school students. If the bus
is not fully loaded, high school
students from districts along the
route may also be transported.

RURAL

Figure 17 shows the extent of-

regrouping of school facilities that
had occurred in the province as a
whole by June, 1953. The 259
larger attendance areas established
served 817 school districts and
included 434 bus routes conveying
8,713 students.? In addition to these

FIGURE 17. LARGER ATTENDANCE AREAS WITHIN LARGER SCHOOL
UNITS AND UNORGANIZED SUPERINTENDENCIES, SASKATCHEWAN, 1953*

12 1>

A Urban Center of Lorgor
Attendance Areo
A R(u;ul Center o Lorger
Attendance Areo
& Consolidated Schoo's

& Ungrgonized Araas

Sovnee: Information supplicd by Department of Education, 1954,

* Sixty superintendencies cover the seitled portion of the province, fifty-six of which are

organized as larger school units.

= By June, 1955, there were 328 larger attendance areas in which 12,700 students

were conveyed.
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districts, 320 other districts not in
larger attendance areas were also
closed by June, 1953, and students
were privately conveyed from thece
districts. Thus, by June, 1953, 1,137
school districts or 25 per cent of
the organized school districts in the
province were closed and conveying
students. The pupils from these
districts were being conveved to
multiple-room schools, in hamlets,
villages, towns, and central rural
locations.

Regrouping of school facilities
has been more extensive in the
prairie region of the province with
its large straight grain farms than
in the park region, where settlement
is more dense on smaller diversified
farms. In the prairie region 53.6 per
cent of rural schools had been
closed by 1954, and in the park
region only 14.1 per cent had been
closed (Table 24).

Despite extensive regrouping of
facilities, however, there will al-
ways be some school districts that
cannot be readily integrated into
larger attendance areas. Topogra-
phy, isolated settlement, and road
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conditions may make conveyance
of students from some districts
impractical.

The majority of central schools
are located in small community
centers or local “towns” to which
rural people go for some com-
mercial and social services. The
community being established by
rural people for trade and other
services has been respected in the
establishment of many larger at-
tendance areas. In about a dozen
instances, patterns of community
association are followed to the
extent that students are conveyed
from one unit to a school nearby
in a neighbouring unit, In these
cuses the two units assume the costs
in proportion to the number of
students from each unit. But the
location of some other centralized
schools is at variance with com-
munity patterns being developed by
rural people. Students may be con-
veyed considerable distances to
schools within their own unit when
co-operation with a neighbouring
unit might make available a nearer
school in a center which the people
patronize for other services.

TABLE 24. PROPORTION OF RURAL ScHooLS IN LARGER UNirs CLOSED
AND CONVEYING STUDENTS, BY PRAIRIE AND PARK REGIONS AND PROVINCE,
SASKATCHEWAN, 1954

l Schools I

Schools ! Conveying | Schools
Numrbcr Closed f Students l Inactive
O ) - | R
i Rural | per 1 Per ‘ Per
Region Schools * Number; Cent '~ Numberi Cent =Numbcr] Cent
— -~ ! . i
Prairic* 2391 1281 | 536 1,147 | 480 | 134 | 5.6
Parkt 1,587 22} 14.1 l 205 129 ! 18 ! 1.2
Province 3978 1504 | 378 1352 | 340 | 152 | 3.8
SoURCE: Aanual Report, Department of Education, 1763.54.
*Includen Units 1, 2, 3, 4, b, 6 7, & 11, 12, 15 16 17, 22, 23, 24, 29, 30, 31,
32. 33 34, 41, 42, 43, 44, 5O, A9
Pincludes Unitd 10 147 26, 24 36, 30, 87 8% 45, 46 47 4 52, 4. 56, 04, O7,
61, 63, 64, 5, 66.
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Figure 18 gives a picture of the
regrouping of school facilities that
has occurred in the Assinibuia
larger school unit. In 1953, the
unit had 63 operating school dis-
tricts and 5! closed districts. Stu-
dents were conveyed from all the
closed school districts to central
schools. Eleven larger attendance
arcas serving 37 districts had been
cstablished in which 11 bus routes

¢
FiGure 18,
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carried 290 students. The remaining
14 closed districts had 45 students
who were privately conveyed to the
nearest operating school. Fifteen
other students were enrolled in
parochial or high schools outside
the unit.

In 1953, each closed district had
an average of 7 students, while the
average enrolment at the operating

ATTENDANCE AREAS IN ASSINIBOIA LARGER ScHooL UNIT,

SASKATCHEWAN, 1953
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schools was 12. Table 25 shows
the number of students conveyed to
each of the 9 central schools in
the unit, the number of districts
from which they are conveyed to
cach school, the mileage covered,
the breakdown of elementary and
secondary students for each central
school, and the total enrolment per
school. Despite the substantial mile-
age of the bus routes, total enrol-
ment in several of the schools is
not high, indicating that the central
schools are located in aveas of
relatively sparse population con-
taining relatively small centers.

An analysis of high school enrol-
ments in the Assiniboia unit indi-
cates that the regrouping of school
facilities that has occurred has
failed to raise enrolments in each
grade above a minimum level
(Table 26). Many of the high
school grades have only one or two
pupils, an attendance only slightly

TABLE 25. CONVEYANCE OF STUDEN

IN THE ASSINIBOIA LARGER ScHOOL UNIT, SASKATCHEWAN, 1953

81

greater than in the one-room rural
school. This situation may reflect
the low level of retention of high
school students, a factor which
must be considered in defining the
attendance areas. Nevertheless, al-
though the per grade enrolment is
lower than it might be, the high
school enrolment as a whole is
somewhat improved, thus providing
students with the opportunity to
associate with others of similar age.

In regrouping school facilities
and establishing bus routes, an
important consideration, particularly
for the younger children, is the
amount of travelling necessary. The
average mileage of the 9 bus routes
in the Assiniboia unit that reported
in 1953-54 was 31 miles, which
represents approximately 45 minutes
of travelling time. Although school
enrolments could be somewhat in-
creased if all rural students were
conveyed to the nearest hamlet or

TS TO NINE CENTRALIZED SCHOOLS

Number . High . Elemen- i
of . Mileage ' School @ tary : Total | Total
Centralized Districts . Covered ~ Students  Students©  Students ;| Earol-
School Conwveved . (Total) - Conveyed Conveyed : Conveyed [ ment
Mossbank 70 s8@*: 17 1 3 50 165
Limerick 3 i 28 4 12 . 16 17
_ _ : ! Z
Crane Valley 8 M 13 51 . 64 73
Sering Valley 30 32 . 7 35 4 106
Readlyn 2 : 30 5 & 14 19 4
Viceroy 4 | 2 ' 5 L 10 . 15 i 67
Verwood 2 . 3 | 7 1oz o4 19 %
Mazenod l 2 I -t I = = 12 73
| | ! : !
Vantage : 4 ¢ -t i — i - 1 18 ! 50
Stll?R(‘l.t: Records of the Department of Education.
® Numbers in brackets represent number of bus routes.

* Individual vepcris on bus toutes not available for Mazenod and Vantage.
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TaBLE 26. HicH ScHoOL ENROLMENT AT CENTRALIZED SCHOOLS WN

ASSINIBOIA LARGER

Scioor UNiT BY GRADES, 1953-54

SN .

Centralized School EIEREEET | Envoiment :CE:V"Q?:E
Limerick I oln iz 1 39 4
Palmer 1 s | — | - \_} 6 —_
Viceroy l 6 3 3 3 15 5
Horizon b3 1! - = 4 —
Verwood ! 4 3 1 2 l 10 7
Artesian (Spring Valley) | 4 P9 ] 1 19 7
Readlyn ' 4 8| 3 2 13 5
Mazenod 4 4 3 1 2 -
Mossbank 21 15 9 8 53 17
Crane Valley 5 3 4 4 16 13

SoURCE: Records of the Department of Education.

village with an operating school,
the per grade enrolments would not
be increased appreciably. As long
as a single conveyance system is

Factors Associated

Numerous factors have been
associated with the regrouping of
school facilities. Some, such as low
density of population and shortage
of teachers, have been causes of
centralization. The formation of
larger school units has been a con-
temporary development that influ-
enced regrouping. Still others, such
as financing, transportation, and
standards of education, have been
problems of rural education with
a bearing on centralization.

Population Density

The decline in farm population
in the province as a whole is
generally related to the decline in

used for elementary and secondary
school students, the extent of re-
grouping of secondary school facili-
ties is governed by the desirable
travel time for the younger pupils.

With Centralization

operating school districts. Between
1941 and 1951, farm J)opulation
declined 22 per cent, and operating
school districts declined 19 per
cent. Although a general relation-
ship obtains for the province as a
whole, lack of correlation between
population decline in specific school
units and number of schools closed
in those units indicates that the
process of centralization is not
directed by population shifts alone.

Sinc: the decline in population
is closely related to the pattern of
farming, differences exist in the
decline in number of operating
school districts in the prairie and
park regions. Table 24 demon-
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strated that the majority of schools
that have been closed and fro.n
which students are being conveyed
to central schools are located in
the prairie region, where large
straight grain farming has made
settlement more sparse than in the
park region.

The feature of population that
most directly affects regrouping of
school facilities is density of popu-
lation in each school district. For
example, one school district within
a school unit may be so sparsely
populated that a 50 per cent de-
cline in population may necessitate
the closing of an operating school.
Another school district in the same
unit may lose 50 per cent of its
population but still have ample
population to support an operating
school. Population declines affect
school units as well with varying
impact.

In order to determine the effect
of density of population on re-
grouping of school facilities, two
units were analysed. The exact
school locations and township popu-
lations were identified in the
Gravelbourg unit with 112 rural
districts, 52 of which were closed
in 1951, and in the Melville unit
with no schools closed in 1951,
Between 1941 and 1951, popula-
tion declined 32.5 per cent in the
Gravelbourg unit and 21.8 per cent
in the Melville unit.

Of 77 townships in the Gravel-
bourg unit, there were 26 in which
no schools operated. The average
population of these townships was
76, a population density of 2.1
persons per square mile. Those
townships in which one school
operated had an average population
of 106, or 3 persons per square mile,
while those with two schools oper-
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ating had average populations of
135, or 3.8 persons per square
mile.* The Melville school unit in
which no schools were closed had
an average township population of
212, a population density of 5.8
persons per square mile. Clearly,
then, the closing of rural schools
in the Gravelbourg unit was related
to the low density of its rural
population.

A comparison of the Gravelbourg
and Melville units with other units
in which the extent of centralization
was similar substantiates the con-
clusion that centralization is related
to population density (Table 27).
Sixtcen units with fewer than 10
per cent of their school districts
closed were compared with the
Melville unit, and 10 units with
more than 40 per cent of their
districts closed -were compared with
the Gravelbourg unit. Table 27
shows similarity in population den-
sity and number of schools closed
for each of these two comparisons.

A basic determining factor in the
decision to close schools is there-
fore the density of population in
the area. In 1953, approximately
500 rural schools with fewer than
10 pupils each were still in oper-
ation. Many of these schools, faced
with low density of population, are
on the verge of closing and con-
veying their students to centralized
schools. To the extent that further
declines in rural populaticn, lower
density of rural population, and
movement of farm people to urban
areas can be anticipated, increased
numbers of rural schools will be
closed in the future. Population
decline will have its most significant
impact on centralization in those
areas where farm size adjustments
affect density of population criti-
cally.

“ Since school districts cut across township boundaries. township populations cannot
be compared accurately with populations in school districts.
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TaBLE 27.

16 Larger School

RURAL

RELATIONSHIP OF DEGREE OF CENTRALIZATION TO
POPULATION DENSITY, SASKATCHEWAN, 1951*

i 10 Larger School

!
Units with Less i ! Units with Over Gravel-
than 10 Per Cent ! Melville i 40 Per Cent of hourg
ltem of Schools Closed | Unit ! Schools Closed Unit
Averuge ‘ ' ’
populition ! ¥
rer districtt 13 ! 14 57 61
' . I
Population !
Per squaLre ; f
mile 6.3 t 58 32 . 2.5

S ke Cenana of Canade, Dominion Bureau of Statistics, and Ananal Report, Departmcnt of

Falaeation, 1951.02,

* Ax moensured by the pereentage of schools eloserll in selected larger school units.

v Assutning schoul districts containing 18 sections,

Supply of Qualified Teachers

The shortage of qualified teachers
in rural schools ig the postwar
years provided an impetus to
centralization, Faced with no teach-
er at all in many rural schools or
at best with a succession of in-
expericnced teachers who remained
but a short time, parents and school
boards turned to new organizational
forms for rural education.

In the school year 1954-55, 546
teachers employed in Saskatchewan
schools had less than minimum
qualitications. Of these, 481 (88.1
per cent) were serving in schools
outside town and city districts.
When it is considered that, in
addition. practically all study super-
visors are employed in rural schools
and that the majority of students
attend rural and village schools, it
is evident that the shortage of
qualified teachers has a much great-
er impact on rural education than
on urban (Table 28).

The critical shortage of qualificd
teachers is illustrated in its more

extreme aspects by the number of
study supervisors employed. The
number of study supervisors rose
from 40 in 1946-47 to a high of
609 in 1952-53 and declined to
§24 by 1953-54.* In the larger
units, study supervisors constituted
approximately 10 per cent of the
total teaching staff over the four-
year period 1949-50 to 1952-53
(Table 29). During the same years,
the percentage of closed rural
schoo!s in larger units increased
from 23 per cent to 31 per cent
(Table 30). Thus, despite the in-
creasing number of closed rural
schools, the need for study super-
visors has not yet been eliminated.

Centralization as a measure to
increasc the supply of teachers is
discussed in Chapter VII. Here it
may merely be noted that, with
present standards of education, on
the average one teacher can be
saved for every two rural schools
closed. As standards of education
improve, more qualified teachers,
particularly specialized teachers,
may be required in central schools.

* The number of study supervisors further declined to 133 by the fall term of 1955,
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TABLE 28, NUMBER OF TEACHERS WITH VARYING LEVELS OF CERTIFI-
CATION AND DISTRIBUTION BY TowNSs, CITIES, AND LARGER UNITS,
SASKATCHEWAN, 1954-55

: : |
: . Cities - Larger Units* | Towns l
. Per - b oPer I Per |
Certification Number ~Cent © Number - Cent | Number : Cent | Total
Conditional and ! f | : 5 :
Temporury 13 . 50. 227 : 883 . 17 . 66: 257
Permanent Second 19 . 66- 254 | 879 16 | S5 289
: - L
Interim Standard ' : ) P !
and Interim First 162 . 86 1,574 840 138 | 74! 1,874
Pernanent Fist — © 424 1880 1627 ;720 200 ! 92 2260
Permanent Superior | 265 © 240 725 . 660 110 . 100 1,100
Professional 265 | BS. 328 477 95 | 138 | 688
Advanced 115 473 105 : 432 23 | 95 243
Permanent Technicat 5 : 5 l :
and Vocational 39 . 750 10 ° 19.2 - 3 ¢ 58 52

Sovrcr: Saskutchewan Teachers Federation.
¢ Includes four superintendencies not organized as larger units.

TaBLE 29. STUDY SUPERVISORS AS PERCENTAGE OF LARGER SCHOOL
UNIT TEACHERS, SASKATCHEWAN, 1949-50 1O 1952-53

Study Supervisors

Larger School  Total Teaching . Per C‘cnt
Year Units Reporting Staff Number  of Totul
1949-50 3 208 3 114
1950-51 ' 41 3,716 375 , 10.1
1951.52 52 4.7% 520 . 109
1952-53 53 4112 442 93

Sot'keE: Questiont are returncd by larger school umit sup rintendents, 1953,
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TABLE 30. RURAL ScHooLs CLOSED IN LARGER ScHoOL UNITS,

SASKATCHEWAN, 1949-50 1O 1952-53*
prinpateip RSN A :lff'.T T T T T T I I ST T T T L I TR ST I s
i Rural Schools Closed

Larger School ] Total Rural Per Cent
Year : Units l Schools Number of Total
1949-50 48 3,786 883 23.3
1950-51 . 48 3,788 930 24.5
1951-52 | 49 3,867 1,056 213
1952-53 ‘ 54 4,238 1,307 30.8
. ' ]

. SoukcE: Annual Reports, Department of Education.

* This assutues that all non-operating districts are rural.

Not only can a centralized school
system operate with fewer teachers
than the rural school districts serv-
ing the same student population,
but conditions in central schools
tend to attract and retain qualified
teachers. Working conditions are
generally more satisfactory, since
qualified teachers can be fully
utilized in graded classes and teach-
ers have the opportunity for profes-

sional interchange with colleagues..

Living conditions are generally more
satisfactory than in isolated rural
school districts.

Facilities and
Transportation of Students

Facilities requirad for education
include schoo! buildings and equip-
ment, conveyance equipment, and
serviceable roads. It is difficult to
determine the extent to which the
desire for modern school buildings
with central heating, good sanita-
tion, gymnasiums, and so forth has
led to centralization. Certainly, the
lack of high school facilities in
many rural areas has resulted in
centralized high schools. In a few
northern units, school boards have

built or improved centralized schools
and instituted conveyance systems to
replace antiquated one-room rural
schools. But in many school districts
in the prairic region where the
original schools had been replaced
by more recent one-room buildings,
the inadequacy of these newer
structures alone has not been suf-
ficient to compel regrouping of
school facilities.

A froblem in the regrouping of
school facilities has been the neces-
sity of providing transpertation for
students to centralized schools. The
initial investment in buses and
bombardiers, the maintenance costs
of the equipment, and the organiza-
tion required for operation of
school bus routes have been ob-
stacles to centralization. Despite
the problem in organizing a con-
veyance system, more than 7,000
miles of school bus routes were
covered twice daily in 1953.

This extensive mileage of school
bus routes makes the quality of
rural roads of prime importance
to the regrouping of school facili-
ties.> Not only are serviceable

5 See the Commission’s report on Rural Roads and Local Governmnent for discussion
of the problem of rural roads in relation to education.
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nuirket roads essentiai, but feeder
roads and roads leading from Jarm
residences to feeder roads must be
passitble.  Satisfactory coutveyance
requires that the students be picked
up at the farm residence or as
viose to it as possible.

All-weather rural roads suitable
for vear-round transportation by
«whool bus would be ideal. Since
roads of all-weather standard are
not Linancially possible at present in
lurge sections of the province, bom-
bardiers are used for winter trans-
portation.  Although bombardiers
mueet the need for winter travel,
they are a dual investment in
tr:nsportation equipment for school
umts. In 1955, 199 bombardiers
were in use in larger school units,
of which 187 were owned by the
units, Since the initial capital in-
vestment, maintenance costs, and
depreciation on bombardiers must
be borne for only three or four
months” use per year, it is clear
that bombardiers are a compensa-
tion for peor roads that school units
can ill afford.

Financing of Education

The problem of financing educa-
tion is associated with centralization
of school facilities. The establish-
ment of a centralized school system
represents substantial initial invest-
ment in an adequate central school
plant and assumption of high fixed
costs for vehicles, their operation
and maintenance.” These are costs
beyond the traditional costs of
education — teachers’ salaries and
expenditures for maintenance and
operation of the school. In ad-
dition to direct education costs,
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costs of road improvement and
maintcnance must also be borne
by the rural ratepayer. 1f convey-
ance is not used, the cost of pro-
viding and maintaining dormitories
must be met, or individual families
must pay for board and lodging
at the central location.

Against thesc costs, however,
must be weighed the costs of retain-
ing the one-room rural sci.nol, often
with 2 minimum ot students. In an
effort to ascertain the relative in-
crease in school costs in larger
school units with considerable cen-
tralization and units with little or
no centralization, an analysis of
expenditures in *‘wo groups of units
between 1946 and 1951 was undcr-
taken.” One group consisted of 10
units in which 13 per cent of the
schools were closed during this
period and the students conveyed,
the expenditures in this group of
units increased 56 per cent in the
period studied. Costs of tnstruction,
administration, and plant operation
and maintenance in this group
increased relatively less than total
costs. The other group consisted
of 13 units in which little or no
centralization occurred; totai ex-
penditures for this group in the
same period increased 76 per cent.
Costs per student were considerably
higher in the centralized areas than
in the areas with little centralization,
but the centralized areas had a
smaller increase 1n total costs than
the areas with little centralization.

In Chapter VI, the costs of
centralization are discusscd. Assum-
ing the present pattern of income
and expenditure, operating income

“ i.arger Unit Boards. according to a 1955 survey conducted by the Saskatchewan

School Trustees' Association, estimate that huilding eapenditures associated with
centralization will be $3.7 million between 1955 and 1960, and that capital expendi-

tures for transportation will be $1.5 million.

* For a full discussion of this analysis see Chapter VI,
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and cxpenditures ure comparad for
a hy pothetical school unit in three
types of circumstances: (1) a unit
in which no schools are closed,
(2) a unit in which 30 schools are
closed and the students conveyed
but no additional facilities are re-
quired at the central location, and
() a unit in which 30 schools
are closed and students conveyed
and in which 1§ additional rooms
are required at the central location.
The comparison shows that econo-
mies can be effected by regrouping
tacilities. The amount of saving is
determined by the relation between
the number of schools closed and
the capital expenditures required to
accommodiite the students at the
central location. 1€ a4 2:1 ratio can
be muintained between number of
schools  closed and number  of
extra rooms required at the central
locittion, cconomies can be realized.
Economies will increase as more
schools are closed relative to new
facilities required.

The evidence examined indicates
that centralization offers net fi-
nancial benefits. When it is con-
sidered that centralization provides
a higher standard of education than
the one-room rural school, then to
the financial benefits are added
cducational advantages not measur-
able in dollars and cents.

Nevertheless,  centralization  in-
volves the relocation of facilities
and often the improvement of school
buildings or the constructicn of new
school buildings at the central lo-
cation. Substantial capital invest-
ment is needed to expand facilities
as well as to acquive transportation
cquipment. Total capital expendi-
tares in all schoo! districts and
larger units have increased from
about $560.009 in 1946 to about

~Sce Appendix V.
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$6 miillion in 1953 as centralization
has increased. Between 1946 and
1953, 20 per cent of the rural
school districts ceased to operate.

The high initial capital invest-
ment required by centralization is
met partly from currert gevenue in
the larger school unit;, since units
may finance capital cxpenditures
from current revenue. Capital s
also provided from a revelving
provincial loan fund available to
larger school units for capital costs
during the first five yecars after
their establishment. Debentures may
be issued by school districts and
units after the first five yewrs of
their  existence.  Thus,  although
economics in operating  costs  can
be sccured through centralization,
substantial capital investment s
required at the outset for buildings
and transportation equipment.

Administration

The planning of larger attendance
arcus, the organization of school
bus routes, and the financing of
central schools are complex ad-
ministrative problems faced by
school boards. Individual school
boards, with jurisdiction limited to
a small aveu, with restricted and
unstable financial resources, and
lacking full-time administrative per-
sonnel, were ill-equipped to work
out the many details in the process
of centralizing facilities. The for-
mation of larger school units solved
these administrative problems in
large measure. Administrative juris-
diction over wide areas permits
co-ordinated administration of re-
grouping numecrous school districts.
The increased revenues of larger
units have placed them in a better
position than individual school
districts to finance the initial costs
of centralization. The unit secretary

16,
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or other administrative  personnel
can assure uniformity and equity
in the development of the details
of centralization. Furthermore, in
i few areas several units have
combined to achieve efficiency in
planning and economies in financing
the  construction  of  centralized
sehls,

Opponents  of larger  units  of
school administration and  central-
ization  of school  facilities  have
charged that the larger units have
cansed the trend towards closing of
rural schools, Actually, this is not
e, The 56 larger school units
melude 4,351 rural school districts.
By June. 1953, 1,307 rural schools
had been closed. Of these, 729 or
nearly hadt bad been closed before
inclusion in farger units. Thus, the
impetus tor regrouping of school
facilives fong preceded the forma-
ton of farger units, but as strong
umts of administration in education
they have been able to facilitate
the regrouping of school facilities
as the need for centralization within
the units has appeared.

Ratepayer Attitudes

Ratepayer attitudes towards cen-
tralization determine the demand
from ratepayers for regrouping of
facilitics and the support given to
the desclopment  of centralized
schools.” To ascertain the attitude
of rutepayers towards centralization,
a questionnaire was submitted to
unit sceretaries'  concerning  the
pressure excrted by ratepayers on
unit boards for regrouping of facili-
tics. Thirty-six per cent of unit
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secretaries indicated that their unit
boards have received some pressure
from ratepayers to provide increased
bus transportation, and an addition-
al 10 per cent indicated that fairly
great pressure has been exerted on
the board for increased conveyance
to centralized schools. Those units
which reported no pressure for
conveyance are those in which few
or no students are being conveyed.
But once there is experience with
conveyance, then ratepayers demand
increased centralization. Units in
which students from 40-50 per cent
of the districts are being conveyed
are those which requested expanded
conveyance.

After centralized schools are
established, ratepayers apparently
not' only demand more centraliza-
tion but often participate actively
in the development of bus routes
and central facilities.  Suggestions
from ratepayers bused on  locul
needs and active support of rate-
pavers during the period of organi-
zation may greatly facilitate the
development of a conveyance sys-
tem. '

Improved Standards
of Education

Although centralization was un-
dertaken primarily as an adjustment
to loss of population in rural school
districts and to the shortage of
teachers, underlying the process is
the desire for higher standards of
education. Rural people may not
have undertaken centralization of
school facilities explicitly to secure
a higher standard of education for
their children, but the effort to

¢ The attitudes of ratepayers may work in conjunction with the financial condition
of the unit 1o encourage or discourage centralization. If ratepayers in a unit with
high assessment are opposed to consolidating facilities, the unit can perhaps afford
to retain a large number of one-room schools. But ratepayers in a unit with low
assessment may be forced for economic reasons to close schools, although they

may also be opposed to centralization.

1 This questionnaire is reproduced in Appendix VI.
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provide more efficient high school
facilitics and increased numbers of
gualitied teachers is certainly a
retlection of interest in a higher
standard of education. Many rural
people have come to recognize the
limitations inherent in one-room
rural schools in sparsely settled
areas — the lack of contact of
children with others of similar ages
and the interchange with only a
single teacher. Experience with
centralized schools has opened new
vistus of educational opportunity
associated with well-equipped, well-
staffed multiple-room schools.

Regardless. however, of the
motives of school district boards in
closing rural schools and transport-
ing students to centralized schools,
centralization of school facilities of-

RURAL

fers economies in securing essential
standards of education for widely
scattered rural children. The tax
resources of larger attendance areas
and increased enrolments through
conveying pupils to a central school
may make possible improved cur-
ricula and facilities. Educators and
parents who have had experience
with centralized schools all agree
that regrouping of school facilities
is the key to raising standards of,
education. The desire for higher
quality education for all students,
which can be provided only in more
specialized central schools, is a
factor which will gain strength and
will undoubtedly lead to the closing
of additional rural schools and
increased regrouping of school fa-
cilities in the future.

Future Development of Centralization

The future development of cen-
tralization will involve three main
problems: (1) the proper definition
of larger attendance areas anc the
levels ut which centralization is
orga.cized, (2) the financing of the
capr: | costs of centralization, and
(3) the assurance of ratepayer
par.icipation in the affairs of the
cer-_ral school.

Definition of
Larger Attendance Areas

The signal virtue of the rural
school district in earlier years was
that in geography it coincided with
the rural neighbourhood and in
activity it was part of the life of
the community. The strong support
for the rural school was dernived
in large measure from its closeness
to the neighbourhood group which
it served.

Changes in rural life—improved
transportation and a declining rural
population—have made the neigh-

bourhood group less independent
and cohesive. The village-centered
community, composed of an asso-
ciation of neighbourhood groups
around a hamlet or village, has
assumed many of the aspects of
the earlier neighbourhood. Today
almost all the social and economic
services of rural people are pro-
vided by institutions maintained in
the trade center of the community.
For certain levels of service rural
people go to the village center of
the comunity; for more specialized
or a wider variety of services they
go to larger service centers.

The school system is part of this
pattern of community living. A
successful program of centralization
must delineate larger attendance
areas that conform to community
patterns of association. The re-
grouping of school facilities that
has occurred has in a general way
respected community patterns of
association. But in the future, if
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centralization is to serve the pur-
pose of improving educational op-
portunity, it must do more than
accommodate students at the nearest
or most convenient operating school,
regardless of its size or standards.
Larger attendance areas must not
only conform to the emerging village
or town community within which
rural people associate but may also
need to be differentiated for ele-
mentary and secondary students.
In cffect, larger attendance areas
must be refined to assure enrolments
for elementary and secondary classes
adequate for high quality education.

The present level of centralization
in the majority of areas has not
greatly increased enrolments in each
grade unless the central school is
located in a fairly large urban area.
In the Assiniboia school unit, en-
rolments per grade were lowest for
high school students. Two of the
schools had no students at all in
grades X1 and XII, and in the
remaining seven schools only two
had per grade enrolments in the
high school grades of seven stu-
dents or more. The other five
schools had per grade enrolments in
the high school grades of one to five
students. Such a low per grade
enrolment provides an opportunity
for development of students only
slightly better than that of the rural
school.

Students of educational reorgani-
zation in the United States have
suggested that minimum enrolment
for high school grades is about 30
students. Obviously, in a rural
province of sparse population this
criterion is too high. Students of
educationzl reorganization in the
Great Plains states have suggested
that means must be devised to pro-

91

*

vide the maximum in high school
opportunity in high schools with
enrolments of 75 students. In the
Assiniboia unit only the Mossbank
school approached this enrolment.
Because of the need for adequate
enrolments of high school students,
the National Commission on School
District Reorganization in the
United States has suggested that
“the most satisfactory attendance
area for high school is an area
coterminous with the natural com-
munity; sometimes it may be both
desirable and practicable to include
two or more such communities in
order that the enrolment may be
large enough to justify a good
program.”!

A modifying influence on the
enlargement of tiie community from
which high school students are
drawn is the conveyance system.
As long as a single conveyance
system is used for elementary and
secondary school students, the level
of centralization for high school
students is governed by the maxi-
mum driving time that elementary
students should tolerate. The aver-
age mileage of bus routes in the
Assiniboia unit in 1953-54 was 31
miles, which represents approxi-
mately 45 minutes of driving time.
This is the maximum for young
children. An amalgamation of all
rural districts within an acceptable
driving distance of a given point
will not enhance high school enrol-
ments at the village or hamlet
schools to any appreciable extent.
This suggests that two levels of
centralization must be considered,
one for elementary students in a
relatively localized area and one for

11 Yonur School District, Report of the National Commission on School District
Reorganization. National Education Association of the United States, Washington,

D.C., 1948, p. 72.
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high school students in a wider
arc s Figures 19A and B illus-
trate the manner in which people
m e Whynvard district shop for
and for clothing. The
grocery shopping pattern illustrates

HTOCCTIONS
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a village - centered activity; the
clothing shopping pattern illustrates
a larger town -centered activity.
There would obviously be merit in
considering these trading patterns
when planning for centralization of
school facilities.

it kt 19A. GROCERY SHOPPING PATTERN OF A SAMPLE OF FARM
FAMILIES™
Wadena
; N N 6 miles -
N\
1]
!
|
R; Jancen o) \/‘fl‘vynyc{d{_,
f. 100‘08 150nd0h0' . l_\\\ \
.o b '!- t-\\ A .
O ! e EA
N — . ..‘. . . 7 - — ‘-.'0 —v'": -’T-' Randund
i \\ \ . * .
AN

4 miles to store

3 mike- 1 slar¢ .

Wishort

A\
1

. . /

7 mues /

i

Punnichy

Sovree: Fiell Survey, Royal Commission on Agriculture and Rural Life. 1053,

®* Rundom sampie,

1: Recognizing the difficultics involved in transporting small children relatively long
di~tances. the National Commission on School District Reorganization in the United
States suggested “several elementary attendance arcas within a large community
district; . . . and that such attendance arcas should serve well recognized neighbour-
hoods and the school should be located in the hamlet which is the neighbourhood
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FIGURE 19B. CLOTHING SHOPPING PATTERN OF A SAMPLE OF FARM
FAMILIES*

. wadena

Punnlchy f

sotiee: Field Survey, Royal Commission on Agriculture and Rural Life, 1963.

* [andom sample. In addition to these indicated. eighteen of the seventy-four farmers inter-
vicwad obtuined most of their clothing by mail order.

A higher level of centralization
might be devised for high school
students in the Assiniboia unit to
achieve larger secondary school
cnrolments in several ways. Either
the Verwood, Readlyn, and Viceroy
high school enrolments could be
consolidated, or the Verwood,
Readlyn, and Spring Valley high
school  students could attend a
central school at Crane Valley. Or
as another alternative, Viceroy and
some of the surrounding districts
might best be served by the central-
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ized school at Bengou:'. in an
adjacent unit. In addition, the town
of Assiniboia is accessible to a
large portion of the unit and could
serve as the center of the attendance
area for a large portion of the unit.
Alternative consolidations might be
devised, but some type of adjust-
ment will have to be made if high
school enrolments are to be in-
creased to provide suitable educa-
tion at rcasonable cost. While the
diversity of conditions throughout
Saskatchewan makes it unlikely that
suggested minimum enrolments can
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be attained in all instances, the
optimum level of consolidation will
still provide improved educational
opportunities.

If larger attendance areas in the
future are designed to permit two
levels of centralization, the central

. locations for high schools must be

carefully selected. Just as it is im-
portant to have elementary atten-
dance areas coincide with the emerg-
ing village-centered neighbourhood
area, so it is essential to have high

~ school attendance areas coincide

with larger town-centered areas of
association. Public su¥port for re-
grouping of school facilities will
be increased if larger attendance
areas conform to community pat-
terns of association and also provide
the basis for improved elementary
and secondary education.

Financing of Capital Costs

The discussion of financing as a
factor in centralization sketched the
problem of meeting tihe high initial
capital costs of centralization. At
present, these costs are financed
from several sources — current
revenue, debentures, and the pro-
vincial revolving loan fund during
the first five years of a unit’s life.
But it is questionable whether these
sources will continue to be adequate.
School districts have encountered
difficulties in borrowing for capital
construction, and numerous units,
no longer eligible for loans from
the provincial revolving fund, may
also have difficulty in making long-
term loans for capital expenditures.

Several alternatives might facili-
tate the financing of the capital
costs of centralization. A single
agency might be established to
market all debentures ©f larger
school- units so that units would
not be competing with each other
for sources of funds. If this were

RURAL

not deemed feasible or effective,
consideration might be given to the
establishment of a permanent pro-
vincial revolving fund from which
capital costs could be financed.
Finally, federal aid for school con-
struction and transportation should
be explored. Federal aid for these
purposes would be in line with
the principle of the Dominion-
Provincial Vocational Assistance
Agreement and would opesate to
equalize educational opportunity
among the provinces as well as
raise the standard of educational
facilities throughout the nation. Re-
gardless of the method of financing
adopted, the future development of
centralization will depend in large
measure on adequate and assured
financing of the ini‘ial capital costs
of centralization.

Ratepayer Participation

In the past, all ratepayers had
a voice in school affairs and were
able to present their views to the
local school board readily. Rate-
payer participation accounted for
much of the vitality of rural edu-
cation. Recent adjustments in the
organization of education have en-
deavoured to preserve the role of
ratepayers in school affairs, but in
a few anomalous situations some
ratepayers may not have avenues
for direct participation in the life
of the central school.

At present each school district,
whether operating or not, is ex-
pected to retain a school board.
Each district through its board and
sub-unit trustee is represented in
the unit. In some districts that have
not been operating for years, an
organized board is not retained,
and these districts have no repre-
sentation at the sub-unit level. But
irrespective of whether a non-
operating district maintains an
organized board, the ratepayers
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have no direct participation in the
life of the school which their stu-
dents attend. Furthermore, if the
central school is not included in
the larger unit, the ratepayers in
rural school districts have no chan-
nels for direct or indirect partici-
pation in the affairs of the school
which their children attend.

In 1953 the School Act was
amended to permit the formation
of a central board of trustees for
any two or more contiguous dis-
tricts in a unit. Through central
boards, several districts involved in
a larger attendance area may give
some direction to the tnanagement
of central schools. By 1955 about
60 central boards had been formed
but, since there are 328 larger
attendance areas, the great mnajority
of ratepayers included in them still
have no direct voice in the affairs
of central schools. To provide an
avenue of participation and to in-
creasc ratepayer responsibility to
the central operating school, it
would appear advantageous to dis-
solve the school boards in districts
served by central schools and sub-
stitute central boards in all larger
attendance areas.

Planning Centralization

The foregoing analysis indicates
the many factors to be taken into
account by any school board which
is called upon to undertake a pro-
gram of school relocation. Sask-
atchewan is just at the beginning
of transition from a system rooted
in the one-room country school to
a village- and town-centered edu-
cational system. Before the final
pattern is established, however, dif-
ficult decisions involving millions
of dollars for new buildings and
conveyance systems must be made.
Once a new pattern is established,
the future opportunities for rural
youth to obtain an effective edu-
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cation and the future structure of
educational costs will largely have
been determined. The responsibility
now being assumed by unit boards
is thus of critical importance to the
welfare of rural Saskatchewan; every
possible precaution must be taken
to avoid costly errors.

In view of the difficult adjust-
ments required in the relocation
of existing schools, accurate infor-
mation on which to base decisions
is fundamental. With respect to the
unit or the larger attendance area,
the following are some of the more
vital questions to be answered:
What is the present and future age
distribution of the population under
19 years of age? What is the existing
degree of mechanization? What ad-
justments can be anticipated in size
of farm units? What trends exist in
the movement of farm families to
residences in villages or towns?
What trends exist in the growth
or decline of village and town
populations? What changes are
taking place in the rural residenc.
pattern? How stabie is the tax base?

These and other questions have
a direct bearing on the future school

, system in any larger school unit.

Wiihout adequate answers any unit
board will bc handicapped in mak-
ing sound judgments about appro-
priate locations for new school
buildings and in establishing trans-
portation routes. Once the long-term
pattern is seen in broad outline it
becomes possible to estimate the
probable costs—costs which then
become the basis for carefully pre-
pared long-term budgets.

It is difficult to determine the
extent to which units are currently
undertaking adequate studies prior
to school relocation. Information
from recently organized school
trustee institutes indicates that
trustees recognize the seriousness of
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their responsibilities and the urgent
need for technical advice and assist-
ance. To date technical planning
resources are not available to units,
either in the Department of Edu-
cation or in the University of
Saskatchewan.

it should be recognized that a
more scientific approach will not
necessarily remove all of the hazards
and difficulties in planning for
sound centralization. In the first
place, the sources of information
on which to base predictions will
often be inadequate. In the second
place, information alone will not
overcome the resistance of rate-
pavers — resistance which often
makes economies difficult to realize.
*The one-room school is part of the
neighbourhood tradition and it will
not be relinquished easily. Both
problems will be minimized, how-
ever, and much more rapid and
rational progress will be assured if
every effort is made to assemble
accurate information as the basis
for decisions.

* & *
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In summary, the future develop-
ment of centralization should be
designed to assure maximum edu-
cational and social advantages. The
planning of larger attendance areas
to accord with community patterns
of association is fundamental. Be-
yond the proper definition of larger
attendance areas, levels of centrali-
zation for elementary and secondary
students should be separate. Satis-
factory enrolments and respect for
the distances that elementary stu-
dents can be transported require
different sized attendance areas for
elementary and high school students.
Also, channels should be devised to
assure maximum participation of all
ratepayers in the life of the central
school. Proper definition of larger
attendance areas, sound financing
of capital costs, and assurance of
ratepayer participation in centralized
schools—all guided by sound plan-
ning based on accurate information
—can make of centralization a ve-
hicle, both economical and effective,
for the provision of high quality
education for rural students.

Summary

Impetus to Centralization

Loss of population in rural school
districts, coupled with the shortage
of qualified teachers. has provided
the main impetus for regrouping
school facilitics. As experience has
been gained, however, the additional
opportunity for improving the quali-
ty of education through regrouping
has won increasing recognition,

Extent of Centralization

By Junc, 1953, 25 per cent of
the organized rural school districts
in the province were closed and
the pupils from these districts were
being conveyed to muiltiple-room

schools in hamlets, villages, towns,
and central rural locations. Re-
grouping of school facilities has
becen more extensive in the prairie
region with its large straight grain
farms than in the park region with
smaller diversified farms, Regroup-
ing has in general occurred on the
basis of the enlarged community
being developed by farm pcople
for trade, services, and social life.
Nevertheless, in many arcas where
centralization has occurred total
enrolments per class have not been
greatly increased, indicating that
central schools are located in areas
of relatively sparse population con-
taining relatively small centers.
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Factors Associated with
Centralization

Density of Population. The de-
cline in density of farm population,
closely related to the pattern of
farming, is a basic determining
factor in the decision to close rural
schools and convey pupils to central
schools. Population decline in the
future will have its most significant
impact on centralization in those
areas where one-room school popu-
lations are already approaching the
necessary minimum.

Supply of Qualified Teachers.
The shortage of qualified teachers
in postwar years has led to centrali-
zation in many school districts. If
the existing standards of education
are maintained, on the average one
teacher can be saved for every two
rural schools closed. Conditions in
centralized schools should be more
favourable for attracting and retain-
ing qualified teachers than con-
ditions in one-room rural schools.

Facilities and Transportation.
The desire for well - equipped
modern schools and particularly for
high school facilities has contributed
to centralization in some areas. A
problem in the regrouping of school
facilities has been the necessity of
providing transportation. Reluctance
of parents to entrust their children
to school buses, high capital costs
of buses and bombardiers, and the
poor quality of rural roads have
presented obstacles to centralization.

Financing. Against the costs of
centralizing must be weighed the
costs of retaining the one-room rural
school. Evidence suggests that
centralization offers net financial
benefits. Economies in  operating
costs will increcase as more rural
schools are closed relative to new
facilities required. But substantial
capital investment is required for
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ceniral school buildings and trans-
portation equipment.

Administration. The administra-
tive and financial resources of larger
school units have facilitated the
regrouping of school facilities as
the need for centralization within
the units has appeared.

Ratepayer Attitudes. Ratepayer
attitudes affect the demand for
centralization and the support given
to the development of centralized
schools and conveyance systems.
Demand for increased regrouping
of school facilities has been sig-
nificant only in those areas already
experienced in conveying children
to central schools.

Standards of Education. Al-
though centralization was under-
taken primarily as an adjustment
to loss of population and shortage
of teachers, it is now recognized
as an economical means of pro-
viding improved standards of edu-
cation under Saskatchewan con-
ditions.

Future Development of
Centralization

Because decisions made by unit
boards today will shape the pattern
of the costs of education and edu-
cational opportunities for many
years to come, these boards are
faced with critical responsibilities.
To plan the rational relocation of
schools requires accurate informa-
tion concerning the social and
economic trends in any given area.
No facilities exist, however, either
in the Department of Education or
in the University of Saskatchewan,
to extend to unit boards the tech-
nical assistance necessary to obtain
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the required information. Provision
of such assistance would appear to
be essential if costly mistakes are
to be avoided.

In order to secure maximum edu-
cational advantages from centraliza-
tion, its future devclopment should
be concerned with (1) the proper
definition of larger attendance areas,
(2) the financing of capital costs
of centralization, and (3) the assur-
ance of ratepayer participation in
the affairs of the central school.

1) Larger attendance areas should
not only conform to the enlarged
community within which rural
people associate but should be
designed to assurc adequate enrol-
ments in elementary and secondary
schools. Two levels of centraliza-
tion might be desirable. The level
of centralization for elementary
students might coincide with the

RURAL

smaller village-centered neighbour-
hood so as to obviate excessive
travelling to school by younger
children. The level of centralization
for high school students might co-
incide with a larger area of asso-
ciation to ensure adequatc enrol-
ment.

.2) Present sources for financing
the high initial capital costs of
centralization may not be adequate.
Consideration might be given to
development of a central agency
to market debentures of school
units, tc a permanent provincial
revolving loan fund, and to federal
aid for school construction and
transportation.

3) Channels should be devised
to assure the participation of all
ratepayers in the affairs of the
central school.

o
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CHAPTER V

Larger Uncte of Administration

The economic and social forces
that revolutionized farming methods
and altered rural life have also
caused revision in the organization
and administration of education.
The decline in rural population,

financial disparities, the enlarged
rural community, and increased
interest in higher standards of edu-
cation all led to an administration
that was not tied to the financial
and administrative limitations of
the small local school districts.

HISTORY OF EFFORTS TO REORGANIZE
SCHOOL ADMINISTRATION

The history of education in
Saskatchewan is punctuated by re-
ports of individuals, school boards,
committees, and commissions on
the need for reorganization of the
local school district system. In
1915, the Saskatchewan Education
Commission recommended the es-
tablishment of a system of consoli-
dated school districts.* In 1918, the
Foght report recommended larger
units of administration, co-ordina-
tion of municipal and school ad-
ministrations through a single
secretary to serve both agencies,
and centralization of high schools
in towns or villages.? No action
was taken on Foght’s recommenda-
tions because of ratepayer fear of
loss of local authority and because
of the costs of consolidation.
Through the early 1920, the
Teachers’ Alliance explored the
question of reorganization exten-
sively.

The Government in 1912 enacted
legislation authorizing consolidated

—

districts,> and in 1928 the School
Act was amended to permit the
formation of union boards.* Under
this amendment, contiguous school
districts could dissolve and merge
into a large union district, but the
union board had no power to
equalize taxes or raise revenues
from the entire area under its
jurisdiction without ratepayer con-
sent. The Act was also amended
to permit centralization of high
school facilities and establishment
of conveyance systems.

No union districts were formed
under the Union Board Act, and
in 1932 the Government appointed
a committee to study school finance.
The committee, according to its
terms of reference, was to address
itself to the question of the equit-
able distribution of government aid.
The committee recommended the
establishment of larger units to
introduce administrative economies,
to provide a more adequate tax

1 Report of the Saskaichewan Fducation Commission, Regina, 1915,
2 H. W, Foght, o Surcey of Fducation, Regina, 1918.

1 Stats. of Sask., 1912-13, c. 35, s. 1.
4 Stats. of Sask., 1928-29, c. 45, s. 7.
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base, and to heighten efficiency
through closer professional super-
vision.” Suggesting that larger units
should be defined to follow the
boundaries of school districts, the
committee urged that the location
of towns and villages be taken into
account and that the units include
varying numbers of school districts
depending on settlement conditions.

During the years following the
provision for union boards, the
Teachers’ Federation and Trustees’
Association considered the question
of reorganization. A research com-
mittee appointed by the Federation
in 1935 recommended the estab-
lishment of larger units, and the
Federation, believing larger units
would bring improvements in edu-
cation and teaching conditions, led
in the effort to reorganize school
administration. The Trustees’ Asso-
ciation at first opposed larger units,
although some individual trustees
and school boards were sympathetic.
In 1937, however, a research com-
mittee of the Trustees’ Association
recommended the establishment of
three experimental units.

‘With increased support for re-
organization, the Government ap-
pointed another committee to study
school adm:inistration.® In the course
of its investigation, the committee
asked school boards to conduct a
poll among their ratepayers on
reorganization, and the vote of
the ratepayers was overwhelmingly
against reorganization. The commit-
tce in 1939 therefore limited its
recommendation to the establish-
ment of three experimental units.
Thus, the Teachers’ Federation, the
Trustees’ Association, and the

RURAL

special committce of the Govern-
ment all favoured establishing some
experimental units.

No expcrimental units were es-
tablished, but in 1940 the Legis-
lature passed the School Divisions
Act, which authorized the Minister
of Education to establish large
school divisions on the request of
ratepayers. Only in the Swift Cur-
rent area was any preliminary work
undertaken to establish a school
division under this legislation. Pro-
vincial organizations such as the
Saskatchewan Homemakers and the
United Farmers therefore urged the
establishment of larger units.

In 1943, the Teachers’ Federa-
tion and the Trustees’ Association
jointly requested the Government
to select three areas and establish
experimental larger units. In 1944,
the convention of the School Trus-
tees’ Association voted to undertake
a program to inform ratepayers of
the proposed larger units. Late in
1944, at a special session of the
Legislature, the Government re-
pealed the School Divisions Act and
gassed the Larger School Units

ct.’

Under the Act, the Minister of
Education was empowered to estab-
lish larger school units in areas
including approximately 80 school
districts. Fourteen larger school
units were formed in the first year
after the passage of the Act. Since
1945, 42 additional units have been
formed.

The Larger School Units Act was
thus passed thirty years after the
need for reorganization of school
administration was first expressed.

» “Report of Government Committee on School Finance and School Grants,” The

Nchoo! Trustee, Vol. 4, No. 2, May, 1933,

s Report of the Committee on Nchool cldministration to the Minister of Fducation

fur Nuaskalchetun, Regina, 1939,
7 Stats. of Sask., 1944 (2d Sess.), c. 41.
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With higher standards of education,
decreasing  population  density, a
changing pattern of community
association, increasing interdepen-
dence of rural and urban people,
and regrouping of school facilities,
the individual district system became
increasing!y unsatisfactory. The tax
base of the small districts was in-
adequate, and inequities in tax
burden among school districts mili-
tated against equality of educational
opportunity. The small district was
unable to meet the requirements
of its students for high school facili-
ties. It was also unable to take
advantage economically of profes-
sional supervision and to institute
uniform administrative practices for
larger attendance areas. When the
majority of ratepayers and trustees
became convinced of the necessity
of larger area organization to pro-
vide an adequate taxing and ad-
ministrative unit, the Larger School
Units Act was passed.

Provisions of the
Larger School Units Act

The Larger School Units Act
empowered the Minister of Edu-
cation “to establish school units
consisting in each case of such a
number of rural or rurai and village
public school districts as employ
approximately eighty teachers.” In
1949, an amendment authorized
the inclusion in newly established
units “of such number of rural and
village public school districts and
public school districts in towns with
a population of under 2,000, or
~ Stats. of Sask., 1944 (2d Sess.),
» Stats. of Sask., 1949, c. 60, s.
1= Stats. of Susk., 1945, c. 67, s.
1t Stats, of Sask..

12t

s 41,8, 3.
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one or more kinds of such districts
as employ approximately eighty
teachers.™

Under “he original Act, the for-
mation of units was undertaken
without a vote of the resident rate-
payers in any proposed unit, al-
though the Minister of Education
could recommend that a vote be
held. In 1945, the Act was amended

" to require that a vote be held be-

fore the establishment of a unit,
provided a petition signed by 20
per cent of the ratepayers in a
majority of districts was forwarded
to the Minister of Education within
30 days after filing a notice of
intention to establish a unit."

Unlike legislation in other areas
where larger units of school ad-
ministration have been authorized,
the Larger School Units Act in
Saskatchewan made provision for
the disorganization of larger units
after a trial period. The Act stipu-
lated that disorganization should be
put to a public vote if more than
15 per cent of the resident rate-
payers signed a petition requesting
a vote within six months after five
years of experience with the unit."?

For purposes of administration
and for electing unit board trustees,
the units are divided into sub-units,
each containing approximateiy 15
school districts. Local districts elect
delegates (not necessarily local
trustees) to the sub-unit meeting.
If the district has not more than
two rooms in operation, the district
board elects one delegate; if it has
three, four, or five rooms, the d.s-
trict board elects two delegates, and

1944 (2d Sras.), c. 41, s. 8 Votrs have been held under this

provision in six units — Estevan, Milestone, Kindersley, Moose Jaw. Villowbunch,
and Cupar. In each case the unit was retained.
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if more than five rooms, it elects
three delegates. U the unit includes
a district with ten rooms or more,
the district constitutes a sub-unit,
and the local district board elects
a trustee directiy to the unit board.**
Candidates for unit trustee are
nominated from the individual «iis-
tricts in a sub-unit; if more than
one candidate is nominated, the
delegates to the sub-unit mecting
elect the unit trustee, Under these
conditions ratepayers at large have
no direct voice in choosing the
trustee who will represent them.

Each unit board trustee is elected
tc office for two years except
trustecs representing even-numbered
sub-units in the first year of unit
establishment, in which case the
term of office is for one year. Unit
trustees 1 the units formed in 1944
were not entitled to any remuner-
ation. An amendment in 1946, how-
ever, authorized unit board trustees
to vote themselves a remuneration
of $6.00 per diem for each meeting
attended up to a maximum of 15
meetings per year and ten cents a
mile for travelling expenses to board
meetings.'* In 1953, the authorized
per diem allowance for meetin
was increased to $8.00,¢ and in
1954 the maximum number of
meetings was increased from 1§ to
24 a year.'* By resolution of the
board, the trustees may be compen-
satced at the same rate for expenses
while conducting school business in
the sub-unit. The number of days
for which expenses may be paid

12 Rev. Stats. of Sask., 1953, ¢. 170, s. 11,

13 Stats. of Sask., 1946, ¢. 52, s. 6.
14 Stats. of Sask., 1953, c. 66, s. 3.
15 Stats. of Sask., 1954, c¢. 47, s. 4.
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was increased from a maximum of
12 days per year to one day per
district in the sub-unit—approxi-
mately 15.¢

On establishment of a unit, the
assets and liabilities of the constitu-
ent school districts are assigned to
the unit. Since 1953, the unit board
has had the power to sell, lease, or
dispose of real property of a dis-
trict or to move a school building
within or beyond the boundaries
of a district.’?

Surplus funds of a district at the
time of its inclusion in a unit are
held in credit on the unit books
for district expenditure beyond the
normal services supplied by the
unit board. If the surplus funds
are not used by the local district
within a period of six years, they
are transferred to the account of
the unit board for its use. Some
criticism has been levelled at indi-
vidual districts on the ground that
before becoming part of a unit they
have tended to spend their surplus
funds, sometimes unwisely, rather
than allow the money to be credited
to the account of the unit. Such a
practice is possible, of course, only
during the first few months while
unit administration is being estab-
lished. Apparently the practice was
not very prevalent in the units
formed before 1946, and.the criti-
cism applies only to a few trans-
actions in some of the more recently
established units.

1 Stats. of Sask., 1947, c. 69, s. 2. In sub-units with fewer than five school disti’cts,
the trustee may receive the allowance for 4 maximum of five days per year.

1? Stats. of Sask., 1953, c. 6, s. S.
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ESTABLISHMENT OF LARGER SCHOOL UNITS

Geographic Definition

The Act provided only one cri-
terion for the delineation of larger
school units—that each unit should
include a numbcr of rural and village
public school districts employing
approximately 80 teachers. Starting
with this requirement, the Depart-
ment of Education drafted a map
outlining 66 units. The general
criteria used in establishing the
boundaries for the first draft of the
units were:

1) Inclusion of approximately 80
districts, whether operating or not;

2) Inclusion of a reasonable
acministrativc area;

3) Consideration of natural bar-
riers, such as the Qu'Appelle and
Saskatchewan Rivers;

4) Consideration of the location
of existing railways and highways.
In the Swift Current unit, where
local people had defined boundaries
for a proposed school division under
the School Divisions Act of 1940,
these boundaries were rztained for
the larger school units map. The
Department of Education attempted
wherever possible to take into
account speciul interests and local
wishes in the definition of boun-
darics.

The druft map was then circu-
lated among school superintendents
and other inteiested persons for
study and discussion, and the map
was altered to conform with sug-
gested revisions. Some of the re-
visions were designed to make
school units conform more accur-
ately with areas of local interest.
For example, the Regina east unit
was revised to coincide with a
geographic area of interest to a
church group. Although unit boun-

daries were thus established by the
Department of Education, the Act
permitted any village or rural school
district to be transferred to an
adjacent unit. Provision was also
made for transfer of certain districts
from one sub-unit to another.

On the basis of the revised map,
the Department of Education pro-
ceeded to establish 12 larger units
scattered throughout the province.
Two additional areas requested the
formation of units at that time.
After “straw votes” in each pro-
posed unit indicating the support
of the ratepayers, 14 units were
established in 1944,

[ ]

After the establishment of these
14 units, the total number of units
was reduced from 66 to 60 to intro-
duce economies in administration
and supervision and consequently
to make more money available for
other educational purposes. A new
map was therefore. required. Since
it was unwise to redraft the boun-
daries of the first 14 units that
were already operating, the remain-
ing 52 units were remapped to
constitute 46 units.

The mapping of the school units
did not take into account the
boundary lines of service areas
other than those of school districts.
No attempt was made to have unit
boundaries conform with rural
municipal or township lines. Con-
formance of school unit and mu-
nicipal boundaries would have
entailed the transfer of a large
number of parcels of land from
one school district to another—a
complex administrative task. Vary-
ing mill rates between school dis-
tricts or proposed units werc also
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a factor. The objective was to form
larger school units that would solve
the school problem without creating
new problems in the relationship
of local government agencies.

The Act provided that a dis-
tinguishirg name and number be
assigned to cach unit.'* When the
units were finally mapped, names
were assigned by the Department
of Education. But the decision as
to the location of the administrative
center of the unit was left entircly
to the unit board. In most cases,
the town after which the unit was
named had banking and telephone
facilities, was generally accessible to
all areas of the unit by road or
rail, and consequently was nearly
always chosen by the Board as the
location for its office.

After the first 14 units had been
established in 1944 and the Act
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had been amended to allow for a
vote, the Department of Education
proceeded to establish units in the
rest of the province, Petitions for
votes were reccived from 15 of
the proposed unit areas, and no
action to establish units was taken
in these areas. All other proposed
areas were established as units so
that by midsummer of 1946, 45
units had been established. Of the
IS proposed unit areas that pe-
titioned for a vote in 1945, 11 have
since become established as units,
and 1our remain unorganized at the
present time. The Superintendency
Trustees” Associations in these 11
areas had continued to study the
larger unit proposal and when satis-
fied of its wisdom, the Associations
worked towards gaining acceptance
by boards in the areas. The Depart-
ment of Education gave guidance
to help ratepayers and district
boards make the decision.

Unorganized Areas

The four school superintendencies
not established as larger units of
administration are Melville South,
Indian Head. Regina, and Rosthern.
In 1951, the Rosthern Trustees’
Association and in 1953 the Melville
Trustees™ Association, believing that
a vote on the establishment of larger
units woul¢ be favourable, re-
quested the cstablishment of units
in their superintendencies. But the
proposal wis defeated in both areas.

In the indian Head and Regina
supcrintendencies no request  has
been made for unit establishment,
and therefore no votc has heen
taken. Informal discussion with
ratepavers in these wreas on the
possibility of unit organization and
reports from trustees meetings re-

vealed the following economic and
social reasons for reluctance to
form units:

1) Assessment varies greatly
within the Indian Head and Reginu
superintendencies, and consequently
levies required to operate schools in
the different parts of each superin-
tendency vary. A significant humber
of ratepayers in the high-assessed
parts of cach superintendency op-
pos¢ reorganization on the ground
that it .night raise their school taxes.

2) Some established units have
provided se-vices which cost more
than the education provided in the
small districts. The improved stan-
dards of education made possible
by increased exr *nditures have not
hee~ recognized -.r appreciated by
sudie ratepayers,

t~ Stats. of Sask., 1944 (2d Sess.), c. 41. s. 4(v).
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3) Where town-centered facili-
ties are available for high school
education, it is more economical
for a rural district to pay a fee up
to $70 per pupil to an urban dis-
trict'” than to make other pro-
visions for the high school educa-
tion of its students.

4) Since establishment of a larger
unit depends on the positive sup-
port of the Trustees’ Association,
local prejudices and local interests
arc important in resistance of trus-
tees to reorganization.,

Although the organization of the
cntire  province into larger units
would contribute to eqgyality of
educational opportunity and to uni-
iorm administration, the Depart-
ment of Education has no policy
for extending larger units contrary
to the wishes of local people. Indi-
cations are, however, that much
support for larger units exists in
the four unorganized areas, par-
ticulirly in the towns and villages
where high school facilities are pro-
vided for rural students with little
compensation from rural school
districts. In the Melville South
superintendency, all towns except
Lemberg and Abernethy voted for
reorganization in  1953. In the
Indian Head superintendency, the
Sintaluta community brief submit-
ted to the Comimission, which was
approved by people from Indian
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Head, Wolseley, and Sintaluta,
recommended “the organization of
the larger school unit to deal with
and relieve the financial pressure
in many areas.” The northern parts
of the Regina superintendency ap-
pear to favour the formation of
the unit., The Lumsden community
in its brief to the Commission
recommended that the school prob-
lems in the area could be tackled
more satisfactorily by a larger unit
and that it was the responsibility
of each ratepayer to work for this
administrative reorganization,

In addition to the difficulties
created within unorganized larger
unit areas, the existence of such
areas also introduces complications
in the administration of education
throughout Saskatchewan. It means
the provision of differing systems
of grants for schools in organized
larger units and in the local school
districts of unorganized units. The
advantages of uniformity in local
adiministrative arrangements is such
that serious consideration should be
given to the immediate formation of
larger units in presently unorgan-
ized areas without recourse to local
approval. The larger unit system
is now well established in the
province and there seems little
point in a continuation of the
presently unorganized areas.

Variations in Composition of Units

Although the same basic criteria
were applied in the formation of
all larger school units, great vari-
ations exist in the composition of
units. The inclusion of entire school
districts introduced irregular boun-
daries, and the remapping under-
taken after the establishment of

P Stats. of Susk., 1954, ¢. 46, s. 19.

0

<
3

the first 14 units aggravated these
irregularities, introducing further
discrepancies in unit sizes. The
addition of town districts and the
decrease in the number of operat-
ing rural districts contributed to
further vuriations in administrative
and supervisory responsibility.
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Table 31 shows the great vari-
ations among units in terms of
assessment, number of districts,
number of operating districts, num-
ber of rooms, and number of stu-
dents. Variations in assessment are
of least importance to the units,
however, since equalization grants
offset the differences in assessment.
The Melville North Unit (No. 26)
includes 68 districts, while the
Moose Jaw Unit (No. 22) contains
122 districts. Moose Jaw has an
assessment three times that of Mel-
ville. In terms of the number of
school rooms, these two units are
comparable: Melville has 87 rooms
compared with 103 in Moose Jaw.
But the number of students is in in-
verse ratio to the number of districts
and assessment, In terms of operat-
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ing districts, the Kindersley Unit
(No. 34) has 34 compared with 96
in the Wadena Unit (No. 46). In
terms of rooms included, the vari-
ation ranges from 49 in the Eastend
Unit (No. 8) to 149 in the Wadena
Unit (No. 46). Student populations
in this selection of units range from
688 to 3,684.

The ideal size of a larger unit
of administration has been expressed
as that which has the pupils and
resources to offer a comprehensive
program of education from kinder-
garten through high school and to
provide for post high school and
adult education at unit cost; is able
to maimain competent staff; and
can finance without undue tax bur-
den.?* In addition, the size should

TABLE 31, COMPARISON OF SiZE OF SELFE.CTED LARGER SCHOOL UNITS
IN SASKATCHEWAN, 1951
Number of
. School Districts® Number of Rooms

School f —— - Number | 1951
Unit | Number | Elemen- | High | of Assess-
Number  Total ' Operating©  tary School; Total |Students‘ ment

' i

; ' ‘ I Dollars
34 8 ° 34 | S 131 64| LIS9 | 14539468
8 89 ' 40 | 45 | 4 1 49 688 | 8,341,746
3l % 48 53 1 8 61| 91l |11841,168
26 68 6 : 79 . 8. 8 | 2009 | 6698.223

: i
o 121 & . 1M . 14 | 93 1.528 | 19,039,342
' \ i

22 109 7% 1 95 17 ; 112, 1,728 ! 14,852,699
2 122 8 93 | 10 t 103 | 1492 | 23,559,083
63 98 90 ' 108 ! 12 i 120 2919 | 8.160,387
46 98 . 96 : 130 | 1 [ 149 3.684 | 13.410,322

Satrce: Annual Report, Department of Education.

®* June, 1951.

* Francis S. Chase and John E. Baker, “Rural Education Today" in Education in
Rural Communitics, Fifty-First Yearbook, Part 11, University of Chicago Press,

0134, -

Chicago, 1952, p. 96.
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be that in which ratepayers can
effectively participate in program
planning and policy making. To be
sure, the ideal size of a larger unit
depends to some extent on the
criteria employed. School superin-
tendents whose supervision extends
to all school rooms in the superin-
tendency have a different point of
view from that of school unit sec-
retarics whose administrative juris-
diction is limited to those schools
included in unit administration.

For some purposes school units
may be too large, but for other
purposes they may be too small.
In the west central zone of the
province, for example, six larger
units have organized a joint com-
mittee for purposes of achieving
economy in building programs. A
zone committee is empowered by
the Larger School Units Act to
engage the services of an architect,
engineer, or building supervisor to
plan and supervise school buildings
and also te purchase building sup-
plies and equipment in bulk. The
West Central Zone Committee has
acquired an office and staff and
engaged a resident architect. Its
budget in 1955 was approximately
$13,000. Particip~.irg units con-
tribute to the bu:iget mainly on the
basis of assessmunt. Savings to units
have been substantial and the Com-
mittee has discussed the possibility
of applying mass buying techniques
to the purchase of school operating
supplies as well as building ma-
terials.

School unit officials questioned
in a Commission survey—superin-
tendents and unit secretaries—were
divided in their opinion as to what
constitutes a satisfactory size of
unit. Sixty-two per cent of the
school superintendents believed that
the “units are of the most suitable
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size,” while 28 per cent believed
they are not.?* Affirmative responses
from wideli dispersed areas indi-
cated that the units are of adequate
size for effective administration,
although in some cases they are
too large for effective supervision.
The main determinant of suitable
size seems to be a large enough
area to provide an adequate assess-
ment for the educational programs
that are necessaty.

Negative respondents felt that
there is too great a variation among
units in the number of classrooms
included. Some believed that the
degree of centralization and con-
solidation of facilities should be
considered in determining the geo-
graphic area of a unit. A revision
of units on this basis, it was pointed
out, would tend to equalize super-
intendents’ duties.

Unit secretaries responding to the
same question showed a similar
division of opinion.?? Sixty-five per
cent considered unit size suitable,
while 29 per cent did not. Negative
respondents among secretaries indi-
cated that the units are too large
for effective, economic administra-
tion and supervision. In most cases,
these respondents were from units
that had considerably more than
80 districts, were located in arcas
where school districts were widely
scattered, or were in units with
poor commutication faciliti~s within
the unit.

Although school units may have
been satisfactorily designed in 1944
in terms of administrative and
supervisory areas, considerable sen-
timent exists today that changes in
the rural envirorment and the
structure of rural education require
some readjustment in unit boun-
daries.

st Appendix VI, Questionnaire submitted to superintendents. .
22 Appendix VI, Questionnaire submitted to secrelaries of larger units.
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Relationship of Larger Units to
Consolidated and Town Districts

Consolidated school districts are
large school districts including sev-
eral rural districts and a village or
town district. Historically, they have
provided conveyance for students
in the area. Saskatchewan has 42
consolidated school districts, the
majority of which are located in the
western part of the province.*

The Larger School Units Act
provided that consolidated school
districts might be included in units
by agreement.?* Although all the
consulidated districts lie within the
boundaries of larger units, prior to
1954 only one consolidated district
had been admitted into a larger
unit. During 1954, however, nine
more consolidated districts were in-
cluded in units, The exclusion of
large consolidated districts located
within the boundaries of the unit
tends to obstruct long-term plan-
ning of centralized school facilities.

Town school districts, like rural
and consolidated districts, have
traditionally been independent ad-
ministrative and attendance areas.
Town and village districts have
provided high school facilities, par-
ticularly for senior high school
students, for the majority of rural
students in adjacent rural districts.
With less secondary education in
rural schools and increased regroup-
ing of all educational facilities in
urban centers, the need for unified
administration of rural and urban
c¢ducation has become clear.

=+ See Figure 17, Chap. 1V,

The original Larger School Units
Act included all rural and village?
public school districts and permit-
ted the inclusion of town districts,
consolidated school districts, and
separate school districts by agres-
ment between the unit and the
district.” In 1947, the Act was
amended to permit the inclusion
of high school districts by agree-
ment.?” The agreement, which re-
quired approval by the Minister of
Education, specified the terms of
inclusion, such as the rate of taxa-
tion to be imposed in the district.
If 25 per cent of the ratepayers in
the district petitioned for a vote on
inclusion of the district, the district
board was required to hold a poll
before entering into the agreement.

In 1949, the Act was amended
to provide for the automatic in-
clusion in units of all town districts
with population under 2,000 except
towns in consolidated districts.?
Town districts of more than 2,000
opulation were not automatically
included lest the irterests of large
town districts overbalance the inter-
ests of rural areas. But if a town
district of under 2,000 population,
or a village district is located within
a consolidated district, it is not
automatically included in a unit.
These small urban centers may enter
the unit only by agreement.

Town school districts exist in 99
Saskatchewan towns. Their relation
to the larger units of administration
is as follows:

24 Stats. of Sask., 1944 (2d Sess.), ¢. 41. s S,

s If a village became a town after inclusion in a unit, it was still retained in the
unit. Stats. of Sask., 1944 (2d Sess.), c. 41, s. 59,

= Stats. of Sask., 1944 (2d Sess.), ¢. 41, s. S1.

27 Stats. of Sask., 1947, c. 60, s. 6.
2% Qtals. of Sask., 1949, ¢. 60, s. 2.
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1) Fourtcen town school districts
were automatically included in units
%‘ter the 1949 amendment to the

ct.

2) Ten towns were villages when
. included and have been retained in
units.

3) Forty-one town districts enter-
ed units voluntarily by agreement
with unit boards.

4) Twenty-two town school dis-
tricts are within the geographic
boundaries of units but are not
included in unit administration.

§) ‘I'welve town school districts
are in areas not as yet organized
as school units.

Town school districts of more
than 2,000 population may be in-
cluded in units by agreement.”® Of
the nine town school districts with
more than 2,000 population, three
have been included in units—Big-
gar, Nipawin, and Tisdale. Of the
remaining six—Estevan, Humboldt,
Kamsack, Lloydminster, Melfort,
and Melville—all except Melville
have secondary school districts. The
Melfort, Humboldt, Eastend, North
Battleford, and Weyburn school
units have agreements with second-
ary school districts covering financ-
ing, building, and the provision of
instruction for high school students
from the units. Where no such
agreements are made, the unit pays
a fee for each of its high school
students attending secondary school
districts.

With the trend towards centrali-
zation of facilities and with the
development of composite schools
providing academic courses and
some technical and vocational
classes, the need for close co-oper-
ation between school units and

29 Rev. Stats. of Sask., 1953, ¢. 170, s. 60.

3¢ Stats. of Sask., 1954, c. 45, s. 2.

1 8, 0
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secondary school districts has be-
come more pronounced. As was
noted earlier, since 1947 s¢condary
school districts have beeu permitted
to join units by agree.ment.

Town school dis'ricts have volun-
tarily enteied largir school units in
order to provide better education
for their student:. In many cases,
town school districts are burdened
with supplying education and facili-
ties for pupils from surrounding
districts. The unit conveys the
students, pays high school allow-
ances, and is directly responsible for
increasing the enrolment. In order
to assure adequate facilities for all
students, town districts have applied
for inclusion in the unit. Some town
districts, however, have applied for
inclusion in units but have not been
accepted. A upit before entering
into an agreemeant with a district
usually considess the condition of
school district buildings, facilities,
and finances in the district.

Instead of joining a umit, some
town districts have tried to solve
their financial problems by increas-
ing non-resident fees or by extend-
ing the boundaries of town districts.
Neither measure has been effective.
With respect to fees, the Secondary
Education Act fixes the maximum
fee which may be charged to a
non-resident student at $70 per
school year.** With respect to ex-
pansion of boundaries, the rural
areas adjacent to towns do not wish
to be included in town districts,
since the mill rates average about
five mills higher in towns than in
the rural areas of the larger units.
The difference between urban tax
rates and rural tax rates in super-
intendencies included in larger units
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is even greater, and so expansion
of boundaries of town districts in
these cases is not a realistic solution.

Changes in the rural environment,
the regrouping of school facilities,
and the provision of secondary edu-
cation in urban centers have made
imperative closer integration of
rural and urban school administra-
tions. The fact that many urban
school districts and consolidated
districts operate independently cre-
ates problems in the satisfactory
administration of educational pro-
grams over a wide area. Officials
of the Decpartment of Education

FINANCING IN

The financial problems of the
small local school districts con-
tributed to the formation of larger
units. Varying agricultural resources
within school districts led to varying
assessments, and from these varying
financial resources similar educa-
tional obligations had to be met.

To assure minimum standards of
education, the province has al-
ways made basic grants to school
districts. In the depression years of
the 1930's, the basic grants, to-
gether with what local taxes could
be collected, were insufficient to
meet the requirements of many
school districts. Many school dis-
tricts were closing because of low
enrolments so that ratepayers in
some districts were paying a mini-
mum for education and ratepayers
in other districts were paying high
taxes. In appointing the committee
on school finance and school grants
in 1932, the Provincial Government
indicated that increased provincial
support for rural schools was de-
pendent on assurances of effective
use of local funds for education.
In 1939, equalization grants were

RURAL

believe that larger school wunits
cannot develop to their maximum
effectiveness unless town and con-
solidated districts are included in
the units. No prOfram exists, how-
ever, to include all towns and con-
solidated districts; their inclusion
depends on local initiative. Although
great strides have been made in the
administration of rural education by
the formation of larger school units,
the unification of the administra-
tion of all education, both rural and
urban, would heighten efficiency
and tend towards the elimination
of inequalities in the burden of
financing education.

LARGER UNITS

instituted to eliminate the gross
ineq: ilities in financial resources
among school districts.

But it was clear that the small
districts faced serious difficulties in
providing modern education. In the
effort to provide comparable ser-
vices, school districts were forced
to impose widely varying tax rates.
Furthermore, the demands of
modern education required a larger
and more stable tax base than that
of the small districts. The larger
units would make possible equali-
zation of educational costs for tax-
payers in the larger area and con-
sequently equalization of tax levies.
The decrease in the number of
borrowing and spending agencies in
the field of rural education could
reduce costs, and a single adminis-
tration over a large area could
introduce economies and efficiencies
that the small districts were in-
capable of achieving.

In this section, the financial oper-
ations of larger units are reviewed
—their taxing authority, their bor-
rowing powers, and the functioning
of equalization grants in larger units.

0138 .
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Taxing Authority of Larger Units

The Larger School Units Act
transferred the responsibility for
school financing from the individual
school district to the larger unit
board. The unit board establishes
its entire financial needs for the
year's operation, prepares a budget,
and determines the amount which
must be collected locally. The unit
board may increase the basic tax
for the year's operation in order to
finance capital expenditures and to
accumulate cash reserves.”* With
respect to additional amounts for
capital expenditures, the Act stipu-
lates that a unit board may impose
a tax for sufficient funds to finance
any capital expenditure for which
a school Jistrict under the School
Act might borrow and also to pro-
vide dormitory facilities. Prior to
1955 there was no statutory limita-
tion on the amount that could be
levied for capital works; a 1955
amendment to the Larger School
Units Act, however, limits the
amount to be levied to a sum equal
to three mills on the total taxable
assessment, unless a greater amount
is authorized by the Local Govern-
ment Board.** With respect to the
accumulation of cash reserves, the
unit board may increase¢ the basic
tax for the year's operation by an
amount not more than 20 per cent
of the current year's requirements
until such time as a fund equal to
one year's expenditures has been
accumulated.

After the unit board has deter-
mined the total tax for the unit, it
fixes the uniform tax rate in mills.
The procedure for unit financing is
thus different from the procedure
for financing by individual school

41 Rev. Stats, of Sask., 1953, o, 170, s. 68,

32 Stats. of Sask.. 1958, c. 47, s. 7.

districts, Larger unit boards fix the
mill rate, and the munic‘ilpalitr is
responsible for levying and collect-
ing the taxes; individual school
districts requisition a total amount,
and the municipality fixes the tax
rate and levies and collects the
taxes. To the larger unit, the muni-
cipality remits funds monthly as
they are collected; to the individual
district, the municipality remits the
appropriate portion of the requi-
sition quarterly, even if it must bor-
row to do so. Thus the municipality
assumes the costs of any necessary
borrowing on behalf of the district,
but not on behalf of the larger unit.
Provision is made for varying the
tax rate in certain cases: (1) in a
hamlet or village in a school dis-
trict, or in the rural portion of an

district containing a hamlet or vil-
lage district, or (2) in a town school
district which was included in a
unit otherwise than by agreement,*
or in rural portions of such a dis-
trict.

The unit board then notifies the
tax collection authorities of the tax
rates it has established. It also
informs the boards of the districts
containing hamlets, villages, or
towns of the uniform tax rate and
of any special rate or rates applic-
able to them. The town council,
rural municipal council, or local
ratepayers’ association in a local
improvement district may appeal to
the Minister of Education against
the tax rate set for a town (included
without an agreement), village,
hamlet, or rural part of a district
which includes a town, village, or
hamlet. The appeal is referred to the

" The tax rate for town districts included in units by agreement is fixed by the

agreement,

0133:.,
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Saskatchewan Assessment Commis-
sion, which attempts to negotiate a
settlement, makes a final decision,
and notifies the appropriate taxing
authority of its decision.

Local school districts within
units may requisition funds for
expenditure in their districts in
addition to the expenditures to be
made by the unit for their districts.**
In such cases, the district board
informs the unit board of the esti-
mated expenditure, which the unit
board may increase or decrease."
When the requisition is approved
by the unit board, it is forwarded
to the appropriate taxing authority,
which imposes a tax levy on the
total assessable property in the local
school district, collects the taxes,
and forwards the proceeds to the
unit office at lecast monthly.

The municipal council as a tax
collection agency may therefore be
responsible fcr the collection of
two taxes imposed by the authority
of the school unit board. It is re-
sponsible for collecting the uniform
tax as fixed by the unit board,;
and, in the case of the local school

RURAL

district tax, it is responsible for
levying a tax to raise the funds
required for the supplementary
pr(z’gram of a district or a part of
a district within the municipality.
With respect to lands outside a
municipality but within a school
unit, the Minister of Municipal
Affairs or the unit board levies and
collects the school taxes.

In the event that a rural munici-
al council or a village council col-
ects monies for a unit board and
does not pay them within a specified
time to the unit board, the monies
are a debt due by the collection
authority and may be recovered in
a legal action by the unit board.*
Thus, any funds held by a munici-
gality for a school district which
ecomes part of a unit c: any
collection of tax arrears by muni-
cipalities (or the Depariment -of
Municipal Affairs for local improve-
ment districts) must be paid to the
school unit office. If a municipal
council fails to levy and collect the
uniform tax or any special tax
decided upon by the unit board,

+ the municipal council is rz2verthe-

less liable for the amounts due.*’

Borrowing Powers of Larger Units

Schoo! boards traditionally have
had power to borrow for both
current and capital expenditures.
Under the individual district system,
school boards were able to borrow
for current expenditures on promis-
sory notes secured by uncollected
taxes. In borrowing for capital ex-
penditurcs, the school board was
required to pass a resolution indi-
cating its intention to borrow for
capital expenditures, to obtain ap-

proval of the Local Government
Board, and to submit a by-law
authorizing the indebtedness to a
vote of the ratepayers.

Under the larger unit system,
the larger unit board is also author-
ized to borrow for current expendi-
tures on the security of uncollected
taxes. The unit board may also
borrow on behalf of an individual
district on the security of the local

s+ Rev, Stats, of Sask.. 1953, ¢. 170, s. 48.
i Rev. Stats. of Sask., 1953, ¢. 170, s. 73(1).
2¢ Rev. Stats. of Sask., 1953, ¢. 170, s. 76.
37 Rev, Stats, of Sask., 1953, ¢. 170. s. 702),

0149
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district tax.>® In addition, the unit
boards may borrow for current and
some capital expenditures on the
security of government grants.

Larger unit boards may use cur-
rent revenues from taxes and grants
for capital expenditures. For units
that are not permanently established
the Department of Education pro-
vides a fund for capital borrowing.
School units borrowing from this
fund have been encouraged to keep
loans to a ten-year repayment
period. After a unit has become
g:nnanently established, it then

rrows for capital expenditures
through regular channels. Experi-
ence has shown that units borrow-
ing throuih regular channels tend
to limit their loans io a ten-year
period as well. Regulations limit
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the amount which a unit may bor-
row for capital works to “an amount
equal to five per cent of the assessed
value of the assessable property in
the unit.”*®> When the unit desires
to borrow money, it must pass a
resolution showing in detail the
amount to be borrowed, the pur-
poses for which it is to be used,
the term of the debenture to be
issued, the rate of interest payable,
and the method of repayment, The
loan must then be authorized by
the Local Government Board. When
approval is received, passage of a
by-law is required; except that, if
the amount to be borrowed in any
year is less than 1%2 per cent of
the current taxable assessment of
the unit, no by-law need be sub-
mitted unless stipulated by the Local
Government Board.*°

Equalization Grants in Larger Units"

The formaution of larger units
provided a greater degree of equal-
ization among school districts con-
tained in a unit than had existed
before the formation of the unit.
But great disparity among units
still existed. Equalization grants
from the Provincial Government
were therefore required to minimize
these differences. All schools, re-
gardless of type of administration,
receive comparable basic grants
from the Provincial Government,
but the equalization grants vary with
type of school administration.

Non-unit school districts receive
equalization grants based on the

difference between the actual assess-,

ment and a specified assessment.
Thus, rural and village school dis-
tricts receive grants equal to 14

mills on the difference between the
actual per room assessment and
$130,000 per room. igecial grants
are made available to those districts
in which the assessment is below
$60,000 per room. Town and city
school districts with fewer than 50
rooms in operation receive grants
equal to 14 mills on the difference
between the actual per room assess-
ment and $125,000 per room.
Under this plan, the maximum
equalization grant per day of oper-
ation is $4.90 per room for rural
and village districts and $3.50 per
rcom for town and city districts.

When a school district is included
in a unit, the individual district
equalization grant no longer applies.
Equalization grants are paid to the
larger unit on a basis that intro-

4s Rev. Stats. of Sask., 1953, ¢c. 170, s. 82.
" Rev. Stats. of Sask., 1953, c. 170, s. 89,
++ Rev. Stats. of Sask., 1953, ¢. 170, s. 88.
41 See Chapter VI for a full discussion of school grants.

14l
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duces a cost factor depending on
whether the room is in an ele-
mentary or high school and making
allowance for non-operating dis-
tricts. Equalization grants paid to
larger units are determined by con-
sidering certain aspects of unit
revenues relative to certain basic
minimum costs. Revenues consider-
ed are the amounts represented by:

1) A 15 mill levy on rural and
19.5 mill levy on urban parts of
the unit, plus

2) The grants earited under ccr-
tain sections of the School Act,
namely, $3.00 per day for each
open district, an additional $1.00
per day for continuation and high
school rooms, and $3.00 per day
for each closed district tﬂat has
other arrangements for the edu-
cation of its children. Basic pro-
gram costs used in the determination
of the grants are:

1) $3,240 per continuation and
high school room in operation,

2) $3,040 per other room in
operation, plus

RURAL

3) $1,650 for each conveying
district.

The equalization grant allowable is
the amount by which the cost of
the program exceeds the basic
revenues thus computed.

Equalization grants for larger
units have always been calculated
in the same manner, although there
have been alterations in the cost
allowances and in the basic mill
rates. The original legislation used
mill rates of 9 and 14 and mini-
mum per room costs of $1,800 and
$1,500 in the formula. The mini-
mum annual grant to a unit was
set at $5,000 in 1947 and raised
to $:0,000 in 1950.4

Equalization grants have become
a major part of the provincial con-
tribution to the units. Table 32
shows the relationship of equaliza-
tion grants to total grants in the
larger units in selected years. In
1953 - 54, total grants (0 units
amounted to more than $7 million,
of which equalization grants were
about $3 million.

TABLE 32. RELATIONSHIP OF EQUALIZATION GRANTS TO TOTAL GRANTS
IN LARGER ScHoOL UNITS IN SASKATCHEWAN, 1945-1954
‘..'T.::"..‘-..‘.‘_'.T"‘..‘..’."..‘.'.‘..—._._____....__._.._._._._] - —

Item ‘ 1945 ' 1947 ' 1948 | 1951 ’ 1952 1953 1954
! Dollars
| | | !
. . |
Equaliza- ! l l
tion grant 44,000 Isn,oso; 1,449,508 | 2,664,448 | 2,352,664 | 2,944,719 | 2,999,116
Total uniti i '
grant Po— I - f 3,540,272 | 5,317.840 ! 5.179,165 | 6,439.213 | 7,054,780
| , [

Sot'RCE: Annual Reports, Department of Education.
¢ School grants not classified as unit and non-unit.

42 Stats, of Sask., 1947, c¢. 60, 5. 14,
41 Stats. of Sask., 1950, c¢. 58, s. §.
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ADMINISTRATION

Before the establishment of the
larger unit, educational policy was
determined by the individual school
district and its elected board. Local
educational problems were debated
by the neigﬁbourhood group, and
policies were defined, within the
limits of the School Act, that met
with the approval of local taxpayers.
The school board was elected from
the resident ratepayers, and a maxi-
mum of local control was possible
because of the small community in
which the school district worked.
In the localism of the small school
district also lay its weaknesses—its
inability to integrate its activities
with those of urban centers where
secondary education was provided
and its inability to provide uniform
educational opportunity and ad-
ministration over a wide area.

The school board was relatively
independent of other local govern-
ment administrations. It was entirely
independent of neighbouring school
boards and was dependent on the
rural municipality onlv for col-
lection of school taxes. The Depart-
ment of Education set certain
standards for education and pro-
vided considerable support for rural
schools. Because of the large num-
ber of school districts, however,
close supervision and provincial aid
were difficult to maintain. The
school inspector, a department
appointee, was primarily an inspec-
tor of tcaching standards and
secondarily a liaison officer between
the Department of Education and
the local administration.

In the larger school unit covering
a much larger territory than the
small district, control of educational
policy by ratep-yers is of necessity
less direct. Each larger unit is ad-
ministered by a board of trustces
clected by dilegates from the dis-
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tricts in sub-units. The very estab-
lishment of larger school units
recognizes the interdependence of
local school districts. The increasing
interdependence of rural and urban
districts requires effective adminis-
trative relationships between rural
and urban education.

Through its superintendent, who
is appointed by the Department of
Education, the larger .unit can
maintain close and effective liaison
with the Depastment of Education.
Although the main duty of the
rural municipal council with respect
to education continues to be that
of tax collection for the larger unit,
the centralization of school facilities
is creating pressures on the munici-
palities to aid in student transpor-
tation programs and to build dur-
able rural roads.

As shown above, units vary con-
siderably in number of districts,
number of operating districts, num-
ber of students, and amount of
conveyance. They also differ in
administrative organization because
of personalities involved. In spite
of these variables, certain basic
relationships must be maintained
within units and with other agen-
cies, both local and provincial. The
maintenance of these relationships
should in no way detract from the
participation of the ratepayer in
the life of the school, although
participation may not be so direct
for all ratepayers as in the small
school district. Channels can be
devised, however, for ratepayers to
have a voice in choosing the unit
board, in develc, ing the program,
and in making policy.

Certain functions in rural edu-
cation are charged to municipal
councils and school boards—Iocal
agencies of small size. The Depart-

0143



116

ment of Education through its
superintendent exercises consider-
able influence. Between these two
levels of administration the unit
board operates, endeavouring to
satisfy the dernand for modern edu-
cation whilc maintaining a uniform
tax levy acceptable to municipal
authoritics, local school boards, and

RURAL

ratepayers. The administrative re-
lationships of the larger units with
district boards, with the superin-
tendent of the unit, and with cther
local agencies are here reviewed.
The effect of these complex rela-
tionships cn the administration and
support of the larger units is also
explored.

Relationship Between Larger Unit and District Boards

Before the establishment of the
larger units as the system of organi-
zation for rural education in Sask-
atchewan, the retention of local
district boards was thoroughly dis-
cussed. Some draft proposals for
larger units abolished local boards,
and some retained them. When the
Act was passed, local boards were
retaincd as an integral part of the
system. Consequently, duties and
powers heth for local boards and
unit boards were outlined in the
Larger School Units Act.**

The individual school districts
are charged with the following re-
sponsibilities: caring for and man-
aging the district property, providing
at unit expense the requirements of
day-to-day operation (water. fucl,
and so forth), providing for local
discussion of educational matters
(including nomination of a teacher)
for presentation to the unit board,
and electing & delegate or delegates
to the sub-unit level. The district
board also has the privilege of
requesting the provision at its own
expense of cquipnient not normally
provided by the unit board.

The unit boards are charged with
all responsibilities normally charged
to any school beard under the
Sclwol Act. These responsibilitics
include: the administration and

supervision of all schools in the
unit, the consideration of education-
al needs and the provision of ade-
cuate facilities sud equipment, the
provisioa of facilities ot means for
atendance of all students within
the unit, the appointment of duly
qualified teachers, and the provision
of means for unit board and district
communication. In addition to these
general administrative duties, the
unit boards may at their option
accept responsibility for providing
health services, special instruction,
assistance for delegates to attend
provincial conventions, and honor-
ariums for local secretaries.

Thus, the duties and powers of
the district boards pertain largely
to stewardship of local property,
while the unit boazds are responsible
for general educational pciicy and
provisica of facilities. Within this
legal framework, wide variaticas in
relationships vadoubtedly exist. For
example, an operating tural district
near the unit office or sub-unit
trustee will undoubtedly have a
different relationship with the unit
bourd from that of a district which
has been closed for some years and
is located at the extremes of the
unit or sub-unit. Relationships may
also vary with diffcrences in quali-
ficutions or utilization of personnel.
Some unit boards may delegate more

" Rev. Stats. of Sask.. 1953, ¢. 170, ss. <7-56. See Appendix VII for a full list
of the dutics and powers of district boards aad umt boards.
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administrative responsibility to the
unit secretary than others; some
unit boards may not provide ade-
quate leadership or liaison with
boards and ratepayers with the
result that the superintendent or
secretary is obliged to assume these
responsibilities.

Attitude of District Boards
to the Larger Unit

In the carly years of the estab-
lishment of school units, many
individual school boards felt that
there was little use for their exist-
ence and carnestly discussed the
abolition of district boards. The
Minister of Education, however,
opposed  abolition of the school
boards, contending that the district
boards could make a contribution
cqually as great as or greater than
ever before.t™ The election of unit
boards by delegates elected by the
district boards was calculated to
provide the closest possible linkage
between tocal educational needs and
the unit board. Discussion and
action at the local ievel channelled
to the sub-unit level and finally
to the unit board were considered
the most desirable methods of in-
volving more people in educational
problems and thus involving the
distrivt board in the development
ol policy,

The Commission gained the im-
pression from various sources that
considerable antipathy exists on the
part of local school boards towards
the Larger unit board. Information
received in 1953 from  superin-
tendents and secretaries of the larger
uaniis indicated that a considerable

T Nl
No. S April. 1947, p. 6,
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proportion of local districts were
not actively participating in local
school administration.** Table 33
shows the percentage of district
boards then considered active by
unit boards and superintendents.
Except for the units which had a
very low (0-20 per cent) measure
of local board support, the super-
intendents and secrctaries varied
considerably in their opinions of
the adequacy of district board sup-
port. For example, in one unit one
official may consider 20 per cent
of the boards active, while another
official in the same unit feels that
80 per cent are active. Thus, al-
though nine boards and nine secre-
turies considered 61-80 per cent
of district boards active, these 18
officials were not necessarily in the
same units and were not necessarily
referring to the same district boards.
Despite this variance in opinion
among unit officials, a considerable
number of local district boards were
not considered sufficiently active.

The Commission undertook to
ascertain through questionnaires to
individual school boards and larger
units the specific reasons for the
lack of activity by school boards
within larger units.’” Responses by
individual boards to the question-
naire indicated that changes in
personnel in district boards may
partly explain why some of the
bourds are considered not sufficient-
ly active. The majority of district
board trustees in a small sample
of district boards have been elected
sincc the larger unit came into

Trustee, The Saskatchewan School Trustees' Association, Vol. 17,

* IThere may have been some change in the working relationships between unit
ard distret bourds after 1933, although there has been no change in the formal

adiminstiative relationship.

“oAppendin VI Questionnaire submitted to individual school district boards.
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TaBLE 33. RELATIVE AcTiviTY OF LocAL SCHOOL BOARDS IN

SASKATCHEWAN, 1953 '

I’Erccmaiée uf‘Sché'ol Boards |
Constdered Active in Each Unit

Superintendent
Opinion

Unit Board |
Opinion |

Less than 20 per cent !
20 per cent-40 per cent
41 per cent-60 per cent
61 per cent-80 per cent
&1 per cent-100 per cent

No response
i

Total ;

Per cent of school units

6 4
10

19 21
17 1 17
42 | 48
8 | —
100 ! 100

Sovuee: Questionnaires returned by superintendents and boards of larger school units to the
Royal Commission on Agriculture and Rural Life. 19563,

operation.'* These new members,
although not necessarily opposed to
larger units because of the district
board’s loss of authority, may not
be active by reason of their limited
experience in school administration
or lack of leadership on the part
of the larger unit board.

Of the individual district boards
that responded to the Commission’s
questionnaire, a majority were op-
posed to larger units. The main
reasons for opposition were in-
creased taxes™ and lack of local
control. Much of the criticism
leveled at larger units arises from
the mistaken idea that larger units
anu centralization are synonymous.

In addition, some district boards
were dissatisfied with the method
of clection of unit boards. In a
limited sample of district boards
(80). 29 per cent thought that the

PR

present system of election was
“very good,” 48 per cent that it
was “fairly good,” and 23 per cent
that it was *“poor.” Those in oppo-
sition to the present system favoured
election of sub-unit trustees by the
ratepayers rather than by the sub-
unit delegates.

The Commission also asked unit
boards and unit superintendents
their explanations for the lack of
interest by local boards.*® The fol-
lowing five reasons for inactivity
of district boards were ranked in
the order below by unit boards and
unit superintendents:

1) District boards feel that the
vnit board is paid for administering
school affairs and shoculd be left to
do the whole job.

2) District boards have no re-
sponsibility for expenditure of unit
funds.

i Rc~p6nscs to a questionnaire to district boards included in units formed before
1949 indicated that 151 of 218 trustees were elected to office after the formation

of the unit,

w Other studies by this Commission indicate that, on the whole, this allegation
is without foundation. Sce Rural Roads and Local Government, pp. 138-9.

w Appendix VI, Questionnaire submitted to larger unit boards and superintendents.
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3) The ratepayers to whom dis-
trict boards are responsible are not
co-operative at the local level be-
cause of the control by the unit
board.

4) District boards prefer to re-
main aloof and be in a position to
criticize,

5) District boards are not en-
couraged by the unit board to
undertake expenditures for fear that
these expenditures may upset the
financial planning of the unit board.

There are indications that other
circumstances as well may create
misunderstanding. A local board
is responsible for the custody of
local school property and is ex-
pected to advise the unit board
on the nced for repairs, additions,
and other matters. When such ad-
vice is offered, the unit board may
fail to act because of greater need
elsewhere or because of uncertainty
as to the future use of the district
school. The unit board may, in
terms of the welfare of the total
unit, be justified in failing to act.
Nevertheless. unless the loc.. board
is adequately informed and in
agreement, hostility and antagonism
are probable results.

That some local boards have lost
interest in the management of school
affairs is not surprising when it is
considcred that they have been
transformed from local government
bodies into committees in charge
of local facilities. At the same time
there is need for an active board at
cach operating school. The degree
of activity is ﬁxrgely determined by
the general attitude of the rate-
payers and the working relationship
with the larger unit board.

Liaison Between Larger Unit
and District Boards

Without cffective liaison and the
two-way communication and under-
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standing that go with it, both the
administrative efficiency and the
democratic functioning of the unit
will suffer. It is understandable that,
in the early years of unit establish-
ment, the district board may need
clarification of its role in relation-
ship to that of the larger unit. Not
only has a new administrative
organization been introduced, but
at the same time extensive regroup-
ing has occurred; these forces have
required a redefinition of the role
of the district board. Working out
this redefined function requires con-
tinuous two-way communication
between unit boards and ratepayers.
Active district boards are an
essential link in the larger unit
administrative chain; it is therefore
imperative that effective liaison be
maintained.

Table 34 indicates that most
larger unit officials feel that the
larger units are making at least a
fairly great effort to maintain or
develop the interest -and activity of
local boards.

Limitations on the unit's main-
taining effective liaison with district
boards are lack of time, the qualifi-
cations of some trustees, and the
attitude of some district boards to
the unit system. Unit board mem-
bers are occupied full time in their
own pursuits and do mnot have
enough time to undertake an
effective public relations program.
The amount and quality of liaison
maintained depends on the sub-unit
trustee. Some trustees are well-
qualified for this work; others are
not. Finally, if a district board has
been opposed to the larger school
unit, the unit board may prefer to
avoid conflict rather than try to
build a relationship with a hostile
group.

v.(1147
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TaBLE 34. EFFORTS OF ScHooL UNIT BOARDS TO DEVELOP AND

MAINTAIN THE INTEREST OF LocAL BOARDS AND RATEPAYERS

1

Degree of Effort Sup(e)l;lil':;l;l:‘lent U(n)irt)igiooat: d
Per cent of | school units
Very great effort I 11 23
Fairly great effort , 2 a8
Some effort 45 ] 27
No effort —_ i —
No response ; 2 2
Total ; 100 | 100

Sot'ne: Questionnaires returned by superintendents and boards of larger school units to the
Royal Commission on Agriculture and Rural Life, 1953,

Where insufficient liaison is main-
tained, the unit secretary or super-
intendent may intervene. District
boards and ratepayers, particularly

if opposed to a policy or program,
take exception to appointed officials’
assuming the responsibilities of
elected representatives.

Relationship Between Ratepayers and the Larger Unit

Rural people in the majority are
satisfied that larger units of ad-
ministration are advantageous to
education. There appear to be a
substantial number, however, who
are critical of the administration
of larger units and critical of the
lack of opportunities for ratepayer
control.

Under the present administrative
structure, the local ratepayer is
expected to act through his local
district board. If the local board
is not particularly active, or if it
is unsympathetic to larger unit
administration, the avenue of com-
munication between ratepayer and
unit is blocked. Moreover, the rate-
payer in a district in which the
board has ceased to function entirely
has no representation at the sub-
unit level, cither in the selection
of unit board members or in pro-

gram planning. It is true that rate-
payers in these circumstances may,
if nominated, be elected to the
unit board. They also have some
recourse to unit administration
through the sub-unit trustee or the
sub-unit annual meeting. These
opportunities, however, do not
appear to be fully adequate. In
either case cited, the retention of
the local board contributes little to
unit administration. Even if the
local board.is operating, the indi-
vidual ratepayer has no control over
the unit board or its program ex-
cept through the sub-unit meeting;
he cannot exercise voting control
over unit board trustees except
through a delegate.

To provide ratepayers with more
cffective democratic control, it
would seem reasonable to have unit
trustees elected by the ratepayers
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at large in each sub-unit. The
trustee would maintain the same
relationship to operating boards as
now exists and, through the media
of local and sub-unit meetings,
would be directly responsible to the
ratepayers. This measure, together
with the establishment of central
boards in all larger attendance
areas, should provide reasonable
opportunity for ratepayer partici-
pation in local school affairs and
in the larger units.

Beyond these measures, some
ratepayers have suggested that
organization of more Home and
School Associations would improve
ratepayer relations with the school
and with school administration.
While traditionally these associa-
tions have nnt been primarily con-
cerned with school administration,
it has been felt by some that they
could further enhance thei. useful-
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ness by keeping in touch with
administrative matters and channel-
ling their thinking on school policy
to the appropriate authorities.

In summary, it is evident that
the relationship between the unit
board and ratepayers is conditioned
largely by the effectiveness of the
individual district board as a link
in the administrative chain and by
the communication and liaison
efforts of the unit board. Indica-
tions are that there are cases in
which either or both are ineffective,
with the result that misunderstand-
ing and antagonism have developed
towards larger units. The election
at large of unit trustees by the
ratepayers in each sub-unit would
make the unit board directly re-
sponsible to the ratepayers, regard-
less of the position or status of the
local board, and should result in
more democratic ratepayer partici-
pation.

Relationship Between Larger Unit and Superintendent

Under the individual district sys-
tem, the representative of the De-
partment of Education was known
as an inspector, whose duties were
to inspect teaching standards and
school equipment and to see that
the school was operated in accord-
ance with regulations. Because of
the large numter of small school
districts it was virtually impossible
for the inspector to become involved
in local administration, and thus
the Department of Education could
provide only limited leadership for
local admunistration.

In 1940, an amendment to the
School Act changed the title of the
inspector to superintendent.’* Al-
though the amendment did not

1 Stats. of Sask., 1940, c. 76, s. 21, 10).

specify any change in function, the
change in name was interpreted to
mean a change from the concept
of individual school inspection to
that of educational lcadership. The
Teachers’ Federation commented
editorially on the change as follows:

In the broader field, the superinten-
dent became released from some of
the more binding traditions of the
inspector. The fact that the superinten-
dent approaches the probiemn of educa-
tion from the standpoint of one who
must encourage the growth and de-
velopment of a better quality of
teacher drives him almost inevitably
into the business of encouraging his
constituent ratepayers in constantly
accepting higher standards of educa-
tional qualifications. .He thus becomes
a definite leader in the field in which
he works.%?

s: The Bullctin, Saskatchewan Teachers' Federation, Vol. VI, No. 2, 1940, p. 1.
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The introduction of the larger
units in no way decrcased the

responsibilities of the Department:

of Education with respect to con-
trol of educational standards, teach-
er training, and teaching standards.
But the decreased number of ad-
ministrative boards with which the
Department had to maintain liaison
after the establishment of the larger
units facilitated more uniform ad-
ministration in accord with Depart-
ment policies.

The Larger School Units Act of

1944 stipulated that when a larger °

unit is established the Minister shall
appoint a superintendent and out-
line his duties. ** The Act conferred
considerable authority upon the
superintendent. He was empowered
to exercise general supervision over
the teachers. the work of the secre-
tary-treasurer, and the unit office.
The Act further stated that it was
the duty of the superintendent to
confer with and advise the unit
board on educational matters and
to attend all meetings. In 1953,
the Act was amended to revoke
the superintendent’s duty to super-
vise the unit office and to provide
instead that the superintendent shall
confer with the unit board on the
work of the unit office.**

Beyond these stipulations, the
actual role of the superintendent in
the modern school unit is difficult
to define. The position of the super-
intendent in unit deliberations and

RURAL

decisions varies from one unit to
another with the age of the unit,
the strength of the unit board, the
activity of district boards, and the
crsonality of the superintendent.
he administration of education is
flexible not only in Saskatchewan
but throughout Canada, and edu-
cators are attempting to define
administrative functions in the light
of recent trends in education.*

The superintendent in Saskatche-
wan is basically an advisory and
supervisory official in the unit and
is an official rural representative
of the Department of Education.
As the educational leader in the
unit, he is responsible for the
general supervision of all schools
and teachers in the area and for
the promotion of education.

Of a list of duties which may
be performed by a school super-
intendent, the following appear to
be most pertinent to his role in
administration:

1) To act as a representative of
the Department of Education in
administrative and supervisory mat-.
ters;

2) To make an annual report to
the Department of Education con-
cerning the condition of education
in the area including buildings,
equipment, teacher qualifications,
and salaries;

*: Stats. of Susk., 1944 (2d Sess.), c. 41, 5. 77,

“4 Stats. of Sask., 1953, c. 66, s, 11,

v 8ee Nome Problems of the Superintendency in Canada, Report of Pilot Short
Course, Canadian Education Association, Kellogg Project in Educational Leadership,
Toronto. 1953, for a description of a joint project by the Canada Education Associa-
tion and the Kellogg Foundation on the problems of superintendency. Some of the
aims of this study are: (1) to clarify the functions of superintendents or inspectors
of larger school areas: (2) to bring together a fund of knowledge and material based
on Canadian experience in administration and supervision: (3) to stimulate the
intercommurication of educational ideas and practices between widely separated
arcas in Canada: (4) to develop principles and procedure designed to improve
Canadian school administration in general. This study promises to make a significant
contribution in defining the administrative role of the superintendent,
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3) To act in an advisory capacity
in the administrative functions of
the unit office in the larger units;

4) To act as a professional ad-
viser to the school board in the
development of educational policy;

5) To assume responsibility for
keeping the community informed of
the purposes, problems, and needs
of the school system;

6) To conduct research into edu-
cational needs of the schools so
that the board may base policies on
factual information.

While the superintendent’s role
with respect to unit administration
is to act in an advisory capacity,
it should be noted that when the
units were initially established, the
superintendent was closely involved
with administrative detail. Superin-
tendents have usually been appoint-
ed as unit secretaries until unit
boards were functioning. This pro-
cedure made it possible for the
Department of Education to provide
leadership in administration. During
this formative period of normally
three or four months, the super-
intendent was not actively engaged
in supervision. In the opinion of
the chief superintendent,*® the
superintendent in all cases returned
to his main function of supervision
when the unit was in operation.

The majority of superintendents,
however, are intimately involved in
unit administration, some more so
than others. Because of his famili-
arity with educational requirements
in the unit, the superintendent is
in an ideal position to advise the
unit board. Concern exists among
some ratepayers that a few super-
intendents dominate unit planning
and administration. Where this situ-

e gttt
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ation exists and 1s permitted to
continue a decline in local interest
and initiative and an increasing
antipathy to the administration of
larger units may well follow. School
unit secretaries responding to a
Commission questionnaire indicated
that unit boards do not _believe that
there is any tendency towards
domination of unit policy by the
superintendent. With one exception,
the relationship between the unit
board and the superintendent was
described as excellent, Critics of
the relationship between unit boards
and superintendents point out, how- .«
ever, that although the board and
superintendent may operate har-
moniously, decisions on ¢ducation
do not necessarily refizct the
wishes of the ratepayers These
critics query whether the profes-
sional training and experience of
a superintendent qualify him to ad-
vise on the management of aspects
of unit business other than strictly
educational aspects. If decisions on
education do not reflect the wishes
of ratepayers, the long-run conse-
quences will be detrimental to
effective local administration unless
methods are devised to keep rate-
payers fully informed of policies
developed by the larger unit.

In summary, it should be re-
emphasized that the modem school
superintendent is no longer only a
classroom specialist but is a repre-
sentative of the Department of
Education in the administrative and
supervisory area. Understanding and
acceptance of this role in relation
to the powers of unit boards is
essential for harmony in adminis-
tration of rural education.

* 1. F. Titus, Chief Superintendent, Department of Education.
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Relationship Between the Larger Unit and
Other Local Agencies

The larger school unit is an
acknowledgment of the interde-
pendence of rural areas within a
large community and of the interde-
pendence of rural and urban areas.
Its effectiveness as an administrative
unit depends in part on the ade-
quacy of its relationships with other
local agencies serving rural citizens.
School problems are related to
municipal problems. Local agricul-
tural and health services find ex-
pression to some extent in the
schools. And all local services must
be financed out of the sa.e purse.

The Larger Unit and
Municipal Councils

The boundaries of larger units
and rural municipalities show great
overlapping. There are approxi-
mately 300 rural municipalities and
60 school superintendencies, 56 of
which are larger units of adminis-
tration. A school unit is approxi-
mately five times as large as a
municipality. Since the larger units
were established without reference
to municipal boundaries, larger
units include on the average all
or parts of ten municipalities.

Historically, the main function of
rural municipal councils with respect
to education has been the collection
of school taxes. The School Act
has specified a few additional duties
for municipalities so that the dutics
and powers of municipalities with
respect to education are:

1) To approve the boundaries
of public school districts. Council
approval of boundaries of consoli-
dated districts is required when the
district is less than 36 square miles
in size. The boundaries for a con-
solidated district of more than 36

square miles must be approved by
the Minister of Education. The
rural municipal councils have no
authority over larger unit bounda-
ries. Since very few new public
school or consolidated districts are
being organized, the role of rural
municipalities in this phase of edu-
cational administration is limited.

2) To act as an intermediary in
discussions of alteration of district
boundaries. The council may with-
hold alteration of school district
boundaries until all parties are
satisfied that the alteration is in
their best interests.

3} The rural municipal council
must approve a proposed site for
a school or approve an alternate
site if the site is not at the center
of the district.

4) Rural municipal councils are
required to levy and collect taxes
at the request of local education
authorities, whether the educational
authority is a unit or a single district
not included in a unit. The council
has no authority or control over
the tax levy set by the educational
authority but may, in special cir-
cumstances, appeal the tax rate.*

5) Rural municipal councils have
no control over the capital expendi-
tures of unit boards. Controls that
exist are vested in the ratepayers
and the Local Government Board.

6) The rural municipal council
may make contributions for edu-
cational purposes as follows:

a) Provide a grant not in
excess of $1,000 per year for
maintenance of a high school or
institute giving high school work
within the rural municipality;

57 See -sccti'on on taxing authority of larger units p. 111.
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b) Provide a grant to a school
district which will entitle stu-
dents from the rural municipalit}y"
to tuition-frec enrolment in hig
school classes;

c¢) Provide high school fees to
students from the rural munici-
pality to attend high school in
a district where high school is
taught,;

d) Provide a grant not over
$600 per year for assistance to
Grade VIII graduates to attend
the School of Agriculture.

Municipalities have long deplored
the autonomy of school authoritics
on school taxes and requested some
control of requisitions and levies
for education. In 1954, the Sask-
atchewan Association of Rural Mu-
nicipalities passed a resolution at
its convention requesting legislation
that would place a ceiling on taxes
for education.”» Municipal authori-
ties have also suggested some con-
trol of capital expenditures by the
Local Government Board.*

School boards, through the Sask-
atchewan School Trustees’ Associ-
ation, have been striving towards
co-ordination with municipalities on
matters of concern to both authori-
ties. In 1937, before the establish-
ment of larger units and during the
depression years, some control of
school expenditures was considered.
Representatives of rural and urban
municipalities and the Trustees’
Association met and agreed to a
resolution that school boards submit
estimates of expenditures to the
council and that if the two cannot
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agree on the requisition the Local
Government Board be authorized to
make a final decision. This policy
was not adopted, and current ex-
penditures for education arc neither
submitted to municipal councils nor
approved by the Local Government
Board. At the same time there are
limits to schuol capital expenditure
from current levies and on capital
borrowings.

Not only finances but roads are
of concern to both municipal and
school authorities, The trend to-
wards centralization of school facili-
ties and the increased conveying of
students have heightened the im-
portance of the quality of rural
roads. In December, 1953, 434
school bus routes covered more
than 7,000 miles of road. A total
of 8,713 students were transported
twice daily on these routes. Since
524 study supervisors were still in
service in 1953, more schools
might have been closed had it been
possible to convey the students,
An estimate from the school units
indicates that a further 500 schools
may be closed in the next five years.

Many municipalities and school
units have experienced considerable
difficulty in providing adequate bus
routes. Of 70 rural municipalities
which returned questionnaires, 39
stated that they had had virtually
no difficulty in providing bus routes
and 31 stated that the responsibility
was causing difficulty."* Of the 31
municipalities which encountered
difficulties, 9 indicated the responsi-
bility was causing very great diffi-
culty, 7 said they experienced fairly

s Resolutions and Program, Saskatchewan Association of Rural Municipalities Con-

vention, 1954, Resolution No. 26,
50 Ihil , Resolution No. 54.

v Questionnaire returned by 70 rural municipalities to the Royal Commission on
Agriculture and Rural Life, 1953, See Appendix II, Report 4, Rural Roads and

Local Government.
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great difficulty, and 15 stated that
they experienced some difficuity.
The municipalities that encountered
difficulties were those which were
attempting planned programs of
market roaJ) development over a
period of several years.

Joint planning by school units
and municipal councils has been
considered to alleviate these diffi-
culties in providing bus routes.
School unit officials in particular
have tried to achieve increased
co-operation with municipal officials
on the provision of adequate roads
as centralization of school facilities
has progressed. Resolutions at con-
ventions of the Trustees’ Association
have proposed amendments to the
School Act and the Rural Munici-
pality Act requiring joint meetings
of school boards and municipal
councils. At its 1954 convention,
the Trustees’ Association discussed
increased co - operation between
rural municipalities and school
boards and requested more attention
on the part of municipal officials
to the improvement of roads for
school bus routes.

The Commission, through rural
community forums, briefs, and
hearings, gained the impression that
co -ordination of municipal and
school activities with respect to
bus routes was limited. Responses
to questionnaires by school units
confirmed the impression that
school wnits have been more
aggressive than municipal councils
in promoting co-ordinated planning
of school bus routes. The following
replics were given by school unit
secretarics to questions posed by
the Commission.

To what extent has the Unit
Board made a strong attempt to
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create a good working relationship
with the rural municipal council
regarding: "

(a) Explanation of bus route
requirements?

Per Cent

of Units
Very great extent .......... 13
Fairly great extent ........ 29
Somewhat ... ... 35
Not at all .................. 15
No response .......... 8
Total ................... 100

To what extent has the rural
municipal council made a strong
attempt to co-operate with the
school board regarding:

(a) Planning bus routes?

Per Cent
of Units
Very great extent .......... 2
Fairly great extent ........ 10
Somewhat ... 48
Not at all ... 34
No response .. ... 6
Total ... ... .. ... -1-66
(b) Providing bus routes?
Per Cent
of Units
Very great extent ... 2
Fairly great extent ........ 10
Somewhat ... . ... 50
Not atall . ... . 30
No response .. .. ... 8
Total ... .. .. ...... 100

At the time of this survey 21 units
had three or fewer larger attendance
areas, but it is assumed that the
opinions of the unit officials re-
ferred only to those municipalities
which were involved in the opera-

»1 Questionnaire returned by boards of. larger school units to Royal Commission on

Agriculture and Rural Life, 1953,
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tion or planning of conveyance
systems.

Thus, 42 per cent of the unit
boards believe that they have made
a relatively strong attempt to work
with the councils on bus routes,
while only 12 per cent of the unit
boards feel that they have had
comparable support from the coun-
cils on the planning of bus routes.
Thirty-four per cent of the units
feel that the councils have given
no support at all in planning bus
routes, while 15 per cent of the
units admit that no effort was made
to communicate conveyance plans
to the council. Fifty per cent of
the units believe that municipalities
have attempted to a limited extent
to provide adequate bus routes,
while 30 per cent of the units feel
that the councils have made no
attempt to co-operate in the pro-
vision of adequate bus routes.

Despite the fact that 46 per cent
of the unit boards had municipal
councillors as members of the unit
board, co-ordination between edu-
cational and municipal administra-
tions was limited. The increase in
centralization of schools and the
establishment of conveyance sys-
tems has made co-operation in the
planning of rural roads essential.
Municipal officials are also con-
cerned that increasing school taxes
will hamper public works and other
municipal programs. Increased liai-
son between school and municipal
authorities would promote under-
standing between the two agencies
and efficient use of available public
funds.

The Larger Unit and
Other Local Agencies

Many local agencies are provid-
ing services to rural people. Im-
proved standards of education and,
expansion in the curriculum have:

-
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brought education into contact with
two of these services—health and
agriculture, but there is no juris-
dictional or administrative relation-
ship between the larger units and
these local agencies.

As pa:t of its program of pre-
ventive services, the health regions
conduct & school health program.
Three health regions also supply
the services of a school psycholo-
gist to the schools in their regions.
But there aie no formal avenues
for communication between school
units and health regions on com-
mon problems.

The recent addition of agricul-
tural education, organized in an
out-of-school program, involves
school units in a program allied
with local agricultural services. Here
again only informal administrative
relationships exist between the
agencies involved. The agricultural
instructor, supervising on-the-farn
study projects, is directed by .he
unit of which he is an empioyee
and by the appropriate division of
the Department of Education. His
area may be in one or more agri-
cultural representative districts. The
agricultural representative, provid-
ing a similar service, operates in
a much larger area that includes
portions of two or more larger
units. To date, conflicts do not
hamper the administration of the
programs. But future developments
in either or both services will re-
quire clarification of administrative
and jurisdictional relationships,

Implications of Relationships
Between the Larger Unit *
and Other Services

Larger school units have been
organized in a period in which
government service costs, in general,
have been increasing. School units
have been faced with the necessity
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of improving facilities that deteri-
orated during the depression and
World War 1. At the same time,
the units have had to accept the
initial costs associated with the
regrouping of school fagilities. Add-
ed to these costs have been in-
creased salaries for teachers, all of
which have meant increased levies
for education. Since the municipal
councils as collection agencies have
a limited right to appeal levies for
education, they are placed in the
position of having to take responsi-
bility for increases in the costs of
education without responsibility for
administration. Municipalities ob-
ject to the fact that school units
are authorized to finance capital
expenditures from current levies
while municipalities are not. This
procedure was adopted for school
units because they are established
initially on a temporary basis and
because of the difficulties in secur-
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ing public sanction to incur expense
at a localized point in a large unit.

Fiscal relationships thus create
some misunderstanding between
municipal councils and larger units.
Other related problems stem from
the provision of student transpor-
tation. Each unit contains all or
part of a number of municipalities.
The decision to establish a con-
veyance route may involve liaison
with several municipalities, any one
of which may be unable to partici-
pate in a road improvement pro-
gram. The result is disruption of
the plans of the unit, the munici-
palities, and the families affected
by the planning. Co-ordinated plan-
ning and improved liaison between
the larger unit and all local service
agencies are essential for the wel-
fare of education, the road planning
agency, other agencies, and the
rural ratepayer in whose interests
all local agencies are acting.

POSSIBLE APPROACHES TO INTEGRATING LARGER
SCHOOL UNITS AND OTHER LOCAL AGENCIES

In the preceding sections all the
important aspects of larger school
units have been reviewed—the de-
velopment of larger school units,
their operation, financing, adminis-
tration, and relationship with other
local agencies. In order to achieve
integration of the activities of larger
school units with the work of other
local agencies, particularly with
that of municipal units, two pro-
posals have been suggested: (1)
the establishment of coterminous
boundaries for school and munici-
pal units, which for maximum

——— o ——

effectiveness will require some re-
vision of present boundaries of
school units, and (2) the institution
of a county systein of government.”*
Under the first proposal, informal
co-operation between coterminous
school and municipal units could
be achieved. Under the second pro-
posal, boundaries of school and
municipal units w -uld be cotermin-
ous and in addition administration
of the two services would be in-
tegrated in whole or in part through
the county council.

“* For a full discussion of the county system of government, sce the Commission’s
report on Rural Roads and Local Government.
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BEST COPY AVATLABLE

Coterminous Boundaries

The description of the establish-
ment of larger units has revealed
deficiencies in the delineation ot
unit boundaries. These deficiencies
are related o the method of map-
ping school units so that their outer
boundaries conformed with school
district boundaries, the subsequent
change in the total number of units,
and changes in the rural environ-
ment since the establishment of the
units. Many education officials be-
lieve that present boundaries are
not entirely functional. In addition,
great variations exist among units
in number of school districts and
students included. The administra-
tion of education would undoubted-
ly profit from a reorganization of
larger school unit boundaries in
greater conformity with the needs
of centralization and community
patterns of association.®?

The proposal to make boundaries
for school and municipal units
coterminous while continuing their
separate administrations is not new.

During the years when the cstab-
lishment of larger units was under
debate, education officials generally
indicated their support of cotermin-
ous units provided separate admin-
istrations were retained.

Today, superintendents, secre-
taries, and boards of larger school
units also generally favour co-
terminous boundaries. Table 35
presents the responses given by
superintendents, secretaries, and
unit boards to a Commission
questionnaire asking to what extent
they would favour enlarging muni-
cipalities and making them coter-
minous with school units. The
questionnaire did not imply any
need for reorganization of present
school units. The vast majority of
the three groups questioned favour-
ed the enlargement of rural muni-
cipalities to achieve boundaries
coterminous with school units, but
some variation existed in the extent
to which each group favoured the
proposal.

TABLE 35. DEGREE OF SUPPORT FOR COTERMINOUS SCHOOL AND
Municipal UNITS

Degree of Support for Number of
Coterminous Unils : Unit Boards Sccretaries Superintendents
To a very great extent 11 | 14 . 24
To a great extent 18 ' 14 I 19
Somewhat | 16 2
Not at all 5 6 2
No response 2 ! 6 -

SoUrce: Questionnaires returned by superintendenta and boards of larger school units to the
Royal Commission on Agriculture and Rural Life, 1963.

—

51 For a discussion of community patterns of association, see the Commission’s

report on Service Centers.
- AP
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The majority of education officials
who presented submissions to the
Commission indicated that the lack
of coterminous boundaries is not
of such concern from the edu-
cational point of view. Generally,
it was felt that there might be
uncconomical use of time and
personnel by many overlapping
agencies and that a lack of com-
prehensive  local  planning  might
hinder effective use of tax resources.
Those education officials who are
besitant about coterminous boun-
daries are motivated by fear of
tinancial loss to education from hav-
ing municipal and school authorities
compete for the tax dollar within
a single area. But the vast majority
of education officials believe that
adjustments  in  boundaries are
necessary to achieve co-ordination
of the authorities responsible for
road building and centralization of
school facilities.

Unit officials questioned by the
Commission listed a number of
criteria that they felt should govern
the creation of coterminous units
for school and municipal services.
These criteria are listed in the order
of im‘s)ortance attached to them by
the education officials questioued.

1) Boundarics of coterminous
units should conform to the areas
within which rural people as.ociate
for trade and other services with
consideration of the service centers
used by rural people. The boun-
duries of the coterminous unit
should conform with the outer
boundaries of the larger attendance
areas for both clementary and high
school students.

2) Coterminous units should take
into account the adequacy of com-
munication in the proposed area.
With increased centralization of
school facilities in urban centers,
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adequate roads to surrounding rural
areas are esscntial,

3) The area of coterminous units
should be large enough to provide
adequate finances for satisfactory
school and municipal services.

4) Boundaries of coterminous
units should have regard for topo-
graphical and physical features of
the arca.

§) Coterminous units should be
defined so that the administrative
center is accessible to all segments
of the unit.

6) The definition of coterminous
units should have regard for present
and potential population. In the ten
years since larger units were first
established, population has not
declined uniformly in all areas.

7) In so far as possible, co-
terminous units should have equal
assessments.

8) Coterminous units should be
small enough to permit the partici-
pation of ratcpayers in local affairs.
Undoubtedly, the line of demarca-
tion between a unit that is too
small for economic purposes and
a unit that is too large for rate-
payer response i hard to define.
The key to the proper size lies in
the school and municipal programs
envisaged.

Implicit in these criteria is the
conviction on the part of education
officials that larger school units as
organized at present fall short of
being thoroughly functional and that
education would benefit from a
more rational organization of ad-
ministrative units. Thus, education
officials today favour enlarging
municipal units to -be coterminous
with school units and revising the
structure of the present larger school
units for the creation of coterminous
units.

0194
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County System of Local Government

A county system of rural local
goveriment would provide not only
cotarzinous  boundaries for school
and monicipal units but also unified
adnumistration of school and muni-

cipal  orvices. In the  modified
count' . woparate school and muni-
cipal L0anistrations would operate
with soiue devices for co-ordination
of proccam and activitics, In the

full coratn, o single county council
with an cJducation and a municipal
coniznztee would handle policy for
both cdi.ation and municipal ser-
Vices
Lhe o

propes. !

anmission  discussed the
1 a county system of

gover with rural people at
commie. . hearings, but most rate-
pivers sere not sufficiently con-

versant with the possibilities of the
system to make judgments.

The Commission also questioned
larger school unit officials on their
attitude towards a county form of
government. The 103 unit officials
who replied were generally opposed
to the county. They expressed con-
cern that citizens elected to the
county council would be those most
interested in municipal affairs and
not those with a particular interest
in cducation. They felt that educa-
tion might suffer from having to
compete with other local services
for its share of the tax dollar.
Judging by the amount of time
spent by school unit trustees on
school administration, they suggest-
ed that county councillors, respon-
sible for both school and municipal
services, might be overburdened.
Although the employment of a
county manager or other adminis-
trators would relieve the burden, the
respondents indicated that there
might be a tendency to shift control
from elected tu appointed officials.
Finally, they werc concerned that
the cr ployment of administrative

and technical personnel would add
to the cost of local government.
These objections, however, may
stem from insufficicnt familiarity
with the principles and operation
of the county form of government.

The Commission in its report on
Rural Roads and Local Govern-
ment analysed in detail the opera-
tion of the county form of govern-
ment and its possible impact on
education. On the basis of its
analysis the Commission concluded
that a single agency for school and
municipal services would be able to
undertake co-ordinated long-term
planning and execution of program
more effectively than several over-
lapping jurisdictions. The provision
of school bus routes would be
facilitated, for instance. A single
agency would be able to allocate
financial resources with a view to
the total needs of the area. Because
of its greater financial resources,
the county would be able to employ
qualified technical and administra-
tive personnel. Costs would not rise
unduly because economies could be
achieved through sharing of offices,
equipment, and personnel by school
and municipal services. County
councillors would be free to devote
themselves to policy-making for the
unit as a whole, and administrative
and technical personnel would work
under their direction in the execu-
tion of policy. According to the
experience of counties that have
been in operation for some time,
public-spirited citizens, equally in-
terested in school and municipal
affairs, can be found to serve as
county councillors. Finally, long-
term planning of local services,
greater financial resources, compe-
tent administrative and technical
personnel, and ability to utilize pro-
vincial aid effectively would lead
to improved local services.

. 6159
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Effect of County Government
on Education in Alberta’t

In 1950, Alberta passed legisla-
tion authorizing the establishment
of counties, and as of 1955 seven
counties have been established.®? In
1953. a Co-Terminous Boundaries
Commission was appointed to estab-
lish coterminous boundaries for
school divisions and municipal dis-
tricts throughout the province. Its
work is not yet completed.

The Commission through an in-
dependent field study in Alberta
surveyed the attitude of education
officials towards the county form
of government and examined the
effect of the county on education.
When the counties were first insti-
tuted. the Alberta School Trustees’
Association expressed some oppo-
sition to counties based on ad-
ministrative practices rather than
principle. Department of Education
officials in Alberta at first also
had some reservations about the
establishment of counties. Fear was
expressed that education would suf-
fer because of the election of coun-
cillors for their interest in inunicipal
affairs and that education would
be at a disadvantage in competing
with other local services for the
tax dollar.

In practice, neither of these fears
has materialized. Although only two
of the county councillors in the
first four counties established were
former school trustees in school
divisions, no evidence exists that
the sclection of councillors has been
detrimental to education. In fact,

RURAL

one county councillor suggested that
because of inexperience with school
affairs the county council was prone
to oversupport school requirements
until it was entirely familiar with
educational needs. With respect to
competition for financial resources,
the Department of Education in
Alberta has received no complaint
of inequity. No evidence exists of
any increased lack of balance in
expenditures,

After several years of experience
with county government, the Al-
berta Department of Education
evaluated county government fa-
vourably:

From the point of view of the
Department of Education, or at least
its officers, 1 think we should have
to say that the counties seem to con-
tinuc to do precisely the same things
as the division. We have no evidence
of significant changes in service or
expense. Uniformity of taxation over
the county area has been achieved.

Internal disharmony respecting roads
and tax rates has been climinated, or
at least is not evidvnt from our dist-
ance (but strangely during the period
of existence of the counties, it has also
subsided in greater portions of the pro-
vince not so organized). Perhaps the
competitors have become exhausted.

Partly influenced by county experi-
ence. we have now embarked on
another venture under which, without
fusion of local government, school and
municipal areas are being made coter-
minous. This will overcome the multi-
ple requisitioning and disparity of
rates and will also give each divisional
boari only one R.M. to deal with,
which should save time and effort and
permit closer liaison. %

Administrative experience has
varied in the counties because of

-4+ See Chapter VI of the Commission’s report on Rural Roads and Local Govern-
ment for a discussion of reorganization of local government in Alberta: also
Rurd 1ocal Government e Alherta, mimeographed document prepared by the Secre-
tariat of the Royal Commission on Agriculture and Rural Life, available from

Queen's Printer, Regina.

“*Some of the counties were formed on petition of school boards.
<= W, H. Swift. “Counties — Amalgamated Administration,” Cunadiun Fducation,

0LeU -

December, 1954, p. 45.
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differences in size, resources, length
of organization, and history of re-
lationship between education and
municipal authoritics. A uniform
evaluation of the counties is there-
fore not possible. School superin-
tendents generally agreed, however,
that the superintendents have been
relieved of considerable  adminis-
trative detail, a change which they
in general welcomed, and that the
counties hold great possibilities for
co-ordination of school and munici-
pal services, particularly with re-
spect o centralization  of  school
tacilities  and  road  construction.
Some  superintendents  noted  that
counties did not remove education
trom ratepayer control, as had been
feared. but rather that the interests
of ratepayers were better served by
countivs  than by the school di-
visions,  Although  local  school
boards were inactive in miny areas,
interest and activity had risen in
Home and School  Associations,
which provide an effective medium
for channelling ratepayer problems
and comments to county councils.

Local officials contacted in Al-
berta counties showed varving de-
grees of optimism as to acceptance
of the county by ratepavers, but in
every case locat officials believed

The Co
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that the county would be main-
tained if a vote were held. These
officials endorsed in general the
principlc of having the county
council address itself to policy and
the employment of sufficient admin-
istrative and technical staff to ad-
minister the policies defined by the
council. Although the counties differ
in staff complement and office
organization, the most satisfactory
arrangement appears to be that with
an appointed secretary for cach of
the education and municipal com-
mittees of the county council.

In Alberta, then, the Department
of Education and school superin-
tendents feel gencrally that the
institution of county government has
not been detrimental to the welfare
of education but that it is a step
in the direction of improved ad-
ministration of ¢ducation. In their
opinion, the majority of ratcpayers
in the counties share *“is feeling.
Furthermore, education officials in
Alberta believe that the establish-
ment of coterminous areas for edu-
cation and municipal services as a
result of the work of the Co-
Terminous Boundaries Commiission
will lead to province-wide improve-
ments in the administration of
education.

ission's Proposal for School-Municipal

Integration

On the basis of its analysis of
the requirements of local govern-
ment and the functioning of the
present rural municipal system, this
Commission concluded in another
study that rural municipalities must
be reorganized on a larger area
basis. An exhaustive study was
made of possible alternatives which
would best meet these three cri-
teria: (1) adequatc size of area,
(2) sound jurizdictional relation-

ships, and (3) integration of local
activities. In the Commission’s con-
sideration, the most vital area for
improving jurisdictional relation-
ships and achieving better integra-
tion was that of municipal govern-
ment and education. From its
analysis the Commission concluded
that either a county system or a
modified county system would best
serve the needs of modern rural life.
In a county system, school and

.

- .
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municipal authority over a common
arca would be vested in a single
county council. In a modified
county, school unit and municipal
government  boundaries would be
coterminous, but their administra-
tive authorities would be separate.

Muximum integration would be
achieved in the county with its
singlc governing authority, but the
modified county offers a practical
alternative. In the modified county,
integration  would be achieved
through a permanent school-muni-
cipal committee. If, after gaining
expericnee with the modified county,
ratepayers  desired more complete
school - municipal integration, the
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transition to full county government
could be easily achieved.

In defining the boundaries of
larger coterminous units, due con-
sideration must be given such fac-
tors as functional trading areas, tax
assessment, farm population, exist-
ing administrative areas, and local
preferences. In the process, some
revisions in the boundaries of
present school units undoubtedly
will be required. Nevertheless, the
long-term benefits to be derived in
terms of improving the quality and
quantity of local government ser-
vices far outweigh the tcmporary
inconveniences.

SUMMARY

Efforts on the part of citizens
and educators for 30 years led to
the passage of the Larger School
Units Act in 1944, Improved stan-
dards of education, decreased densi-
ty of rural population, a changed
pattern of community association,
increased interdependence of rural
and urban people, and regrouping
of school facilities made the system
of small school districts unsatisfac-
tory. The tax base of the small
district was inadequate, and inequi-
tics in tax burden among school
districts militated against equality
of ecducational opportunity. The
small district was unable to provide
high school facilities and unable to
provide uniform administration for
larger attendance areas.

Larger school units. comprising
approximately 80 school districts,
administered by a Board of Trustees
clected from district delegates in
sub-units, have been established in
§6 of the 60 superintendencies of
the province. Units formed prior
to 1949 automatically include rural,
hamlet, and village districts and

as ¢
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may include town and consolidated
districts through agreements. Since
1949, town districts of under 2,000
population are included in newly
formed units, and larger towns may
be added by agreement. The
majority of town districts are now
included in units.

Four superintendencies remain
unorganized as larger units. Under
present legislation, the ratepayers
have the right to request a vote
before the establishment of a unit
so that units are formed only with
the support of a majority of the
ratepayers. Widely divergent tax
rates within an area designed as a
single unit appear to be the most
significant reason for opposition to
larger units.

Each larger unit trustee repre-
sents & sub-unit. The trustees are
compensated for attendance at
board meetings and for time spent
on unit business in the sub-unit.
The unit board is responsible for
financing and administering edu-

1
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cational policy in the unit as a
whole.

The larger units were mapped to
conform with school district boun-
daries. Adequacy of communica-
tion, natural geographic barriers,
and a reasonable administrative area
were considered in the delineation
of the units. Changes in the rural
environment, a change in the pros-
pective number of units, and the
addition of towns have resulted in
variations in unit sizes and in
aduptability to meet modern edu-
cational nceds of centralization.

The larger units levy a uniform
tux over the entire area, except
for adjustments between rural and
urban arcas. The municipal coun-
cils have a right of appeal only
under special circumstances and are
obliged to collect the taxes fixed
by the school authorities and make
payment to the school boards.
School units are authorized to in-
clude in the levy certain levies for
capital funds and cash reserves.
Although the formation of larger
units in itself provided a greater
degree of equalization among school
districts within the unit than had
existed before formation of the unit,
equalization grants from the Pro-
vincial Government were required
to minimize the differences among
units. Equalization grants to units
differ from equalization grants to
other types of school administration
in that they are paid on a formula
embodying an elementary - high
school cost factor.

Administration of larger units is
designed to permit ratepayer partici-
pation in local district affairs. Each
district is entitled to send a dele-
gate to the sub-unit level: delegates
in cach sub-unit then elect a unit
trustce. The unit board thus elected,
with the assistance of a secretary-
trecasurer and the cuperintendent
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a;yaointed by the Department of
Education, administers the educa-
tional program of the unit. The
local district boards are expected
to care for and manage local proper-
ty, supervise the day-to-day needs
of the school, and provide for local
participation in educational matters.

Although the duties and responsi-
bilities of the unit and the districts
are well defined, co-ordination of
their administrative activities could
be improved. Many local boards
have lost interest in school adminis-
tration. and some unit boards have
not been successful in effecting the
liuison necessary to maintain the
interest and support of local boards.

While the lack of interest on the
part of local boards may handicap
the efficiency of the umt adminis-
tration, a more serious loss is the
decline in ratepayer participation.
A democratic and strong larger
school wunit requires maximum
understanding and participation by
citizens. Since the local board is
the intermediary between ratepayers
and the unit board, district boards
that lack interest in school affairs
or that have become completely in-
operative threaten the democratic
and effective functioning of units,-
The election - at-large of a unit
trustee within each sub-unit would
make unit administration more di-
rectly responsible to the ratepayers
and would also provide equal op-
portunity to residents of all districts
regardless of the status of individual
school boards. The establishment of
central boards in every large at-
tendance area would facilitate rate-
payer participation in the affairs of
the <entral school. Home and
School Associations offer oppor-
tunities for increasing ratepayer
interest and participation in both
unit and local school affairs.

0163
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Upon establishment, each larger
unit is provided with a superin-
tendent who represents the Depart-
ment of Education in administrative
and supervisory matters. The re-
lationship between the larger unit
board and the superintendent is in
gencral  adequate, although some
ratepayers feel that the superin-
tendents have assumed too much
authority over local educational
aftairs,  If this situation exists
because of the ineffectiveness of
elected representatives, the school
trustees and ratepayers have the
power to correct it.

Larger units were established
with no reference to municipal
boundarics. On the average, each
larger unit includes all or parts of
ten municipalities. Although there
is no geographic relationship be-
tween larger units and manicipali-
tics, there is some administrative

=awlinkage, since almost one-half of

W larger units have municipals
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co-ordinated planning, where it has
occurred, has been undertaken
largely on the initiative of educa-
tional authorities. Since regrouping
of school facilities is likely to in-
crease, some clarification of muni-
cipal-school relationships is neces-

sary.

Larger school units, as autono-
mous administrative units, are not
related to other local service agen-
cies, although education is related
to health, agriculture, and other
local programs. Administrative co-
ordination of relaied local programs
would tend to raise the level of all
local services.

Two proposals have been made
to integrate the activitics of larger
school units with the work of other
local agcncies, particularly that of
municipal government: (1) the
establishment of coterminous school
and municipal boundaries with
some revision in present boundaries

councillors on the unit boards. The %schoni units and (2) the insti-
u

main responsibility of municipalities
with respect to education is the
collection of taxes. Municipalities
resent the fact that larger units
establish the levy, which may in-
clude a levy for capital expenditures,
and the municipalities are obliged
to collect and pay it without any
voice in itc determination.

In addition to fiscal problems,
the nced for providing adequate
school bus routes has become a
serious  problem in some munici-
palitics, Because of the overlapping
of jurisdictions, cstablishing a bus
route may involve one unit and
many municipalities, or a munici-
pality may be involved with two or
three larger units. Co-ordination in
planning is limited, and apparently

ion of a county form of govern-
ment. Education officials generally
recognize inadequacies in the delin-
eation of present boundaries of
school units and favour coterminous
boundaries for school and municipal
services. To provide for integration
of school and municipal adminis-
trations, in the Commission’s judg-
ment, counties or modified counties
should replace present rural muni-
cipalities. Modified counties would
maintain the prasent separation of
school and municipal administra-
tion, but boundaries of the two units
would be coterminous. A full county
system of local government, in
which a single council administers
both municipal and school aftairs,
may logically be the outgrowth of
experience with modified counties.
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CHAPTER VI

Pinancing

Education

e Sadkatebewan

Sincc the formation of the
province, education has been a
primary financial concern of both
the Provincial Government and
local ratepayers. Extensions and
improvements in educational facili-
ties have been costly; education as
a public expenditure has greatly
incrcased. In 190§ total c¢xpendi-
tures for education were one-half
million dollars; in 1953 total ex-
penditures for education exceeded
$40 million. Changes in the rural
educational system, the need for
expanded facilities in urban centers,
and means to provide increased edu-
cational opportunities will further
increase the costs of education.

In general, education is adminis-
tered and financed locally in Sask-
atchewan. The financial resources
of each local area basically deter-
mine the educational opportunity
available to students. Larger unics
of administration were instituted to
decrease disparities caused by vary-
ing financial resources and to pro-
vide equality of educational oppor-
tunity over wide arcas. Equalization
grants from the provincial Depart-
ment of Education were instituted
to eliminate gross inequalities in
resources in different areas of the
province. The primary question to
be answered in this chapter is
whether financial resources for edu-
cation are distributed in a manner
that provides equitable opportunity

for all students regardless of en-
vironmental circumstances.

A second question to be con-
sidered concerns aspects of the
level of expenditure. The provision
of education in a sparsely settled
and changing region is of necessity
costly. Larger units of administra-
tion were established in Saskatche-
wan and elsewhere to introduce
economies into rural education.
Educational costs have risen and
are likely to increase. School boards
have been pressed to maintain stan-
dards with limited financial re-
sources. Some regrouping of rural
facilities has taken place. Although
these changes have improved edu-
cational opportunity, they have also
introduced new and unfamiliar costs
that have met with some resistance.
Economic conditions are continu-
ally requiring administrators of
education to study and evaluaie
methods of attaining maximum
efficiency without sacrificing the
quality of education.

Adjustments in the financing of
education over the years were re-
viewed in Chapter I1I. This chapter
presents a detailed analysis of the
current financial structure of edu-
cation in Saskatchewan. with par-
ticular reference to rural education.
Two special aspects of financing
are considered—the economics of
regrouping of school facilities and
the effectiveness of present equali-
zation grants,

LY !
et At
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COSTS OF EDUCATION

The total cost of education in
Saskatchewan reached a high of
approximately $40 million in 1953.
Figure 20 shows that the total cost
of education to the school districts
and the Provincial Government in-
creased from approximately $12
million in 1941 to $40 million in
1953. The disposition of public
funds for education is the adminis-

trative responsibility of the Depart-
ment of Education, the University
of Saskatchewan, local school
boards, and a few other depart-
ments of the Provincial Govern-
ment, such as the Department of
Public Works, which is responsible
for provincial buildings used for
education.

FIGURE 20. ToTAL EXPENDITURES FOR EDUCATION, SASKATCHEWAN,
1941-1953

ToTtaL EXPENDITURE

194/  Bin
95/ |
/953 | X - : : ‘
0 10000 20000 30,000 40,000
Thousands ¢/ Dallars
ProporTION oF EXPENDITURES
194/ AN
_—
1951 N1\
]
1953 | Ny
0 20 40 60 80 100
Percent
by school districts by Provincial
Government

Sovier: Annunl Reports, Departmen: of Education and P %L+ Accounts, Province of Saskate
chewan. (See Appendix [ for supporting data.)

lThis‘figurc includes provincial contributions to the University of Saskatchewan
but excludes costs associated with the University that are met from other iunds.
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Not only have total costs of
education increased markedly since
1941, but per capita costs of edu-
cation have also increased as the
population has declined (Table
36). Expenditures for education
were $14 per capita in 1941 and
rose to $47 per capita in 1953.
But in the same years total personal
income rose, with the result that
educational costs as a proportion
of personal income remained rela-
tively stable from 1941 to 1953.
Thus, any serious reduction in total
personal income might create hard-
ships in the financing of education
at present levels.

Disbursements of the Provincial
Government for education have
more than tripled since 1941, but
during the same time all govern-
ment cxpenditures have increased.
Table 37 shows net disbursements
of the Provincial Treasury by
function of government for the
years between 1941-42 and 1953-
54, Table 38 compares the relative
amount of total disbursements ab-
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‘sc‘fﬁed by each functi. #*® Although

total expenditures for education
have increased, expenditures for
education as a proportion of net
government disbursements have de-
clined during this period.

Funds from the Provincial Gov-
ernment for education are provided
in various forms—as school grants,
other grants-in-aid (to the Univer-
sity, public libraries, and the Sask-
atchewan Arts Board) school loans,
support for provincial schools
(School for the Deaf, Teachers
Colleges, Correspondence School),
provincial education programs (edu-
cation for soldiers’ dependents, vo-
cational training, audio-visual aids,
adult education, physical fitness,
provincial librarian’s office), and as
support for other functions in-
cluding administration, teachers’
superannuation plans, education in
northern Saskatchewan, and text-
books.Table 39 shows the amount
of provincial disbursements for edu-
cation by types of expenditure.
Average annual school grants in

TABLE 36. EDUCATION EXPENDITURES RELATIVE TO POPULATION AND
PERSONAL Ixcous, SASKATCHEWAN, 1941-1953

1 l .
: t I Education
Total : i Expenditures
Expenditures :  Education 1 Total I as Per Cent
for .- Total Expcndnurcs : Personal | of Personal
Year Education : Population : Per Capita ! lncome I Income
| |
$000°s 000's l S | $000,000's ‘e
1941 12,231 896 | 1440 | 2m 44
1946 19,597 833 l 2350 | 602 3.2
|
1951 31170 832 i 37.50 i 1,084 29
1952 35.620 : 843 i 43.20 1,184 30
1953 40,773 ! 86! ! 47.40 i 1,112 ! 37
S-u‘t'.m'r. -hmuul R purlu Dn.pa-tmen—t“ul F‘:lucuum; Publie .trrnu;t:-‘l.‘ro\u‘:ce of Sukutchewa;

Censua of Cannda and Census of the
ton of Canailda, June, 1955,

Erprnditure, Dominiun Bureau of Statistics.

Dominion RBureau of Statistics;

Prairie Provineea, and Memorandum on Estimated Popula-

Nationai Aeccounts Income und
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TaBLE 37. NEeT DISBURSEMENTS OF THE PROVINCIAL TREASURY BY
FuNcTioN OF GOVERNMENT, SASKATCIHEWAN, 1941.42 TOo 1953-54¢

e - —— — p—
—————

Function 1941-42 | 1951-52 | 1953-54
Thousands of dollars

Public Heaitht 3,008 20.060 22,390
Educatton b 4,432 10,973 14,082
Social Welfare 11,015 7,388 7,236
Agriculture and Natural Resources | 1,429 5.614 7,563
Highways 1,869 12,189 17,295
Othert 8,874 22,428 36.660

Totai | 30627 | 78652 | 105226

Source: Public Aecounts, Province of Saskatchewan,

® Net disbursements are made up of current government expenditures, plus capital borrowings
less capital repayments during the year.

1 Public Health net disbursements include those under the Saskatchewan Hospital Services Plan.
$ Disbursements for municipal affairs are included in *'Other,”

TasLe 38. RELATIVE NET DISBURSEMENTS OF THE PROVINCIAL
TREASURY BY FUNCTION OF GOVERNMENT,
SASKATCHEWAN, 1941-42 10 1953-54

—— i i e e e - —

: Per Cent of Total Disbursements

Function ' 1941-42 | 1951-52 i 1953-54
: | ‘
Public Health 98 1 255 213
Education ; 14.5 | 14.0 | 13.4
i 1
Social Welfare 36.0 ' 9.4 ! 6.9
Agriculture and Natural Resources 4.7 ; 7.2 7.2
Highways S 6t 155 P 16.4
Other 289 | 8.4 | 4.8
Total " 100.0 ¢ 100.0 I 100.0
SoCReR: I’ublie Accounts, Province of Saskatchewan. .
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TasLE 39. DISTRIBUTION OF PROVINCIAL NET DISBURSEMENTS FOR

Purpose of Expenditure®

EDUCATION, SASKATCHEWAN, 1941-42 1O 1953-54

Average 1941-42

o 1945-46 ' 1950-51 1953-54

School grants

Other grants -in-aid

School loans

Provincial schools

Provincial educational programs
Other functions

Total

Thousands of dollars

3,003 7084 ' 8,746
574 1,731 2,235
10 © 623 S17
201 515 643
146 252 352
607 1.046 1,589
4,541 1,251 14,082

Sul-luu Saskatehewan Freonomic ”ltvo;-c;cjuh-..-.\—’;_l."ﬁ, No. 3, Sevlember,—iaga, p. 6, :-a_nmdﬂl’ublic

Arrcounts, Province of Saskatchewan

® School (irants: includes ail regular school grants, i.e., operation, maintenance, capital equip-

ment, ete.

()ther Grants-in-Aid: includes Rrants to the University, public librarics, Saskatchewan Arts

Board, and Mechanies and Literury Institute,

School Loana: includes loans provided by, and repayabic to the Debartment of Education.

I'rovincial Srhools: School for the Deaf, Teachers Colleges, Correspondence School.

Provincial Educational Programa: includes cducation for soldiers’ dependents, audic-visual aids,
vocational training, aduit education, physical fitness, Provincial Librarian's Office.

Other

ern Suskatchewan, textbouks. ete.

the years 1941-42 to 1945-46
amounted to about $3 million.

Since then, annual school grants
have increased markedly to a high
of $8.7 million in 1953-54. Al-
though annual school grants have
thus nearly tripled since 1941-42,
grants as a proportion of govern-
ment disbursements for education
(Table 40) have shown a net
decline from the 1941-45 average.
Other pgrants-in-aid and school
loans have become increased pro-
portions of provincial disbursements
for education.

With this background of educa-
tion as a public expenditure, the
financial picture of the formal
school system may be scrutinized.
Table 41 shows total expenditures
of all school districts plus govern-
ment expenditures for the admin-
istration and supervision of the

Functiona: includes administration, Teachers' Supernnnuation Plans, education in North-

formal school system. In actual
dollars, the per capita cost of
operating the formal school system
has risen, but the percentage of
personal income allocated to sup-
port of the school system has re-
mained relatively stable because of
a rise in total personal income.

From 1941 to 1953, the school
levy in rural municipalities fluctu-
ated between 2.1 per cent and 7.2
per cent of net farm income (Table
42). The school tax levy almost
tripled from 1941 to 1953, while
net farm income increased seven
times. In 1954, however, net farm
income decreased to its lowest point
since 1941, and if the school levy
in 1954 is found to equal that of
1953, the levy as a percentage of
net farm income will be at its high-
est point since the 19307,
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TaBLE 40. RELATIVE DISTRIBUTION OF PROVINCIAL NET
DISBURSEMENTS FOR EDUCATION, SASKATCHEWAN, 1941-42 1O 1953-54

Per Cent of Total Disbursements

Purpose of Expenditure szr)alg&ls‘f:‘l;‘tz 1950-51 1953-54
Schooi grants 66.1 63.0 62.1
Other grants-in-aid 12.6 15.4 15.9
Schoo! loans 0.2 5.5 3.7
Provincial schools 4.4 4.6 4.5
Provincial educational programs 3.2 2.2 2.5
Other functions 13.5 9.3 11.3

Total 100.0 100.0 100.0

SovrcE: Saskatchruwan Economic Revicw, Vol. 2, No. 3, September, 1853, p. 6, and Public
Accounts, Province of Saskatchewan.

ToTAL CoSTS OF ADMINISTERING AND OPERATING THE
FORMAL ScHOOL SYSTEM IN SASKATCHEWAN,
SELECTED YEARS, 1941-42 TO 1953-54

TABLE 41.

Provincial School Cost  {Per Cent of
Government District ) Per Personal
Year Expenditures®* | Expenditurest Total : Capita Income
| i i
$000's l $000's $000's S ‘o
1941-42 3,734 7,799 11,533 | 12.90 ' 4.1
1946-47 4.947 13,219 18,166 | 21.80 |30
195152 9,237 M7 2935 3530 27
1953-54 11,350 . 26,635 P 37,985 | 44.10 ! 3.4

S.c;rm‘z: Annual Kvports, Department of Education and I'ublic Accounts, Province of Saskat-
chiewan,

* Provincial Rovernment expenditures in this table are made up of those classified in Public
Accounts under Administration. (irants to Schools, Provincial Schools (Correspondence School
and Teuchers Collegen), Readers and Textbuoks, and School Buildings and Loans. These exclude
grants to the University and other educational institutions (eg.. Arts Board), Provincial
Educational Program. and the School for the Deaf.

+ Exclude are net government grants. expenditures of Northern Area and government aided
schouls, debit and credit payments, and repayment of short-term loans.
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TABLE 42. ScHooL Tax LEvy RELATED TO NET FarM INCOME,
SASKATCHEWAN, 1941-1954

School Tax Levy in Rural Muni-
cipalities and Local Improvement

!
|
| Districts

Net Farm Per Cent of Net

Year i Income } Amount Farm Income

$000's $000's '
1941 | 70,055 5,081 7.2.

|

1946 213,817 7.584 3.5
1951 552,962 11,524 2.1
1952 564,917 12,673 2.2
1953 474,290* 14,361 : 3.0
1954 l 124,000t 14361 116

Sorrer:

Handbouk o! Agnrul!ural S!amhrs. Part 11 — Farm lncome. Dominion Bureau of

Statistics and Annual Reports, Department of Municipal Affairs.

* Preliminary estimate.

+ Estimate by Economic Advisory and Planning Board.

$ Assuming same levy as in 19563,

In summary, education as a pub-
lic expenditure reached a high of
$40 million in 1953-54. A declining
population has meant higher per
capita costs for education, but in-
creased total personal income has
kept expenditures for education a
relatively stable proportion of per-
sonal income. Expenditures for
education as a proportion of
government expenditures have de-
clined slightly. Although govern-
ment grants have ncarly tripled

since the earlv 1940's, the school
tax paid by rural ratepayers has
not been reduced, since the costs
of education have increased, the
population has declined, and per
farm income has increased. Since
1951, the levy for education in
rural municipalities has become a
progressively higher proportion of
net farm income and in 1954 was
a higher proporiion than at any
time since the 1930’s.

REVENUES FOR EDUCATION’

Education is financed by direct,
local taxation, with government
grants, loans, and sale of debentures
previding the remainder of the
financial requircments. The propor-
tion each segment is of the total
varics betwesn and within the

¢ Pertaining o Ji,

various types of school administra-
tion. Total receipts of all schools
operating under the administration
of the Department of Education
h»ve more than dcubled in the
eight-year period between 1946 and
1953—from $18 million in 1946

10 the formal school system.
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to more than $46 million in 1953
(Table 43). Non-operating receipts
(receipts from loans, siale of de-
bentures, and other sources) have
increased markedly relative to the
increase in operating receipts. In
1946, non-operating receipts repre-
sented 16 per cent of total receipts,
while by 1953 they had increased
to 33 per cent of total receipts.
Essentially, this means that educa-
tional administrations have been
incregsing  capital assets to their
present level by increased borrow-
ing. The relative increase in non-
operating receipts represents in part
the assumption of increased fixed
costs which obviously restrict the
flexibility of educational spending.

The major components of total
reccipts are taxes, grants, and
loans. These three components
represented 91 per cent of total
income both in 1946 and in 1953
(Table 44). Relative to total re-
ceipts, taxes declined betweea 1946

TABLE 43,

RURAL

and 1953, while loans and deben-
tures have iiicreased as a proportion
of total receipts.

The shift in the relative propor-
tion of each component of receipts
to total receipts has not been con-
sistent in all types of school admin-
istration. A review of receipts of
various administrations indicates
that the major change occurred in
the financial activities of larger
units and city elementary districts.
Table 45 indicates the proportion
of total receipts represented by
taxes, grants, loans, and other
sources of finances, between 1946
and 1953 for larger units, non-
units, city elementary schools, and
city secondary schools. With the
exception of secondary schools, tax
receipts as a proportion of total
receipts declined in all types of
school administration between 1946
and 1953. The most notable chango
during these years is the relative
increase in the use of loans by

ToraL RECEIPTS OF ALL ScHooLs OPERATING UNDER

ADMINISTRATION OF DEPARTMENT OF EDUCATION,

SASKATCHEWAN, 1946-1953*

o=y —r— == o har—

Operating Non-Operating Total '"Non-Operating as

Year Receipts Receiptst Receipts EPcr Centof Tota_l_
$000's $000's $000's “
1946 15,526 3.034 18,560 16
1947 17,329 4,185 21,514 19
1948 20,603 6,246 26,849 23
1944 21,603 7.581 29,184 26
19% 23.020 9,973 32,993 10
1951 24,946 10,288 35.254 29
1952 29,389 11,704 41,093 29
1933 31,282 15.167 46,449 kX]

Sotuce: Annual Reports, Department of Education.
® Ercludes careyover of debit and eradit halances,

+ Noneoperating reeeipta include a high proportion of short-term loans to provide funds pending
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TABLE 44. REeLATIONSHIP OF COMPONENTS OF RECEIPTS TO TOTAL
EDUCATIONAL RECEIPTS, SASKATCHEWAN, 1946-1953

—_— T T e T T T T T I T T I T I ST T TSI

: Receipts Relative Distribution
Source ot Receipts . 1946 i 1953 1946 l 1953
3000°s I $000's % co
Operating: |
Taxes 11,625 i 23,076 63 50
Grants® ' | 3,548 | 7,553 19 16
Fees and other l 83 ;683 2 1
Non-operating: l
Banks and loans 1,667 l 11,378 9 25
Debentures : 218 ! 2911 1
Other | L9 | 878 6
Totalt | 18.560 | 46449 | 100 100

Sovice: Annual Reports. Department of Education.

¢ Grants referred to here are net grants peid to districts after deductions have been made for
teachers’ superannuation payments, Teachers' Federation fees, Treasurer Bonds, and Saskatche-
wan Trustees' Association fees. School districts and units withhold Teachers’ Federation fees and
superannuation payments from teachers’ salaries and, at appropriste intervals, notify the
Department of Education of the amounts involved. The Department, in turn, deducts these
amounts from grants and remits them to the appropriate offices.

t Excludes carryover of debit and credit balances.

TABLE 45. RELATIONSHIP OF MAJOR COMPONENTS OF RECEIPTS BY
VARIoUSs TYPES OF SCHOOL ADMINISTRATION, SASKATCHEWAN,
1946 aAnD 1953*

Per Cent of Total Receipts Derived From:

Taxes i Grants ' Loans ' Othert
Type of School : . ' v
Administration 1946 1953 | 1946 | 1953 | 1946 | 1953 | 1946 | 1953
Larger school units js4.2;43.9!2|.7 ! 18.2113.8 | 33.8 [ 10.3 | 4.1
Non-units 169.8,67.9| 200 119.5, 29| 6.0 7.3| 6.6
i

City elementary schools 80.9 '57.6| 3.9 4.4| 4.9| 1.6 [10.3,36.4
Secondary schools 73.0  76.7 | 179 { 1.7} 20| 1.9 7.1} 9.7

All schools , 62,6, 49.7 ! 19.1 i 16.3] 9.0 |24.5| 9.3| 9.5

- = t | .

Sotrce: Annual Reports. Department of Education.

¢ Excludes carryover of debit and credil balances.

* “Other” reccipts include fees, other operating and non.operating receipts, and receipts from

the sale of debentures.
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larger units (largely short - term
loans) and in the use of debentures®
by city elementary districts.

Thus, all receipts for financing
education have increased sub-
stantially in the past eight years.
Non-operating receipts (loans and
debentures) have increased rela-
tively more than operating receipts.

Local

In Table 44 it has been shown
that receipts for education from
local taxes have declined from 63
per cent of total receipts in 1946
tc SO per cent in 1953. The relative
importance of taxes in total receipts
for education, however, varies
among different types of school
administration. In 1953, larger units
collected about 44 per cent of their
revenue from local taxes while non-
unit schools reccived 68 per cent
from this source; city elementary
schools received 58 per cent of
their receipts from taxes and
secondary schools 77 per cent of
their receipts from taxes.’

Education taxes are levied or
requisitioned by school boards and
collected by municipal authorities.
In recent years, both school taxes
and total municipal tuxes increased
(Table 46). For the province as n
whole, the total municipal levy
; «sed about 105 per cent be-
ween 1945 and 1953, The levy
for education increased 132 per
cent during this period of time.
The education levy increased from

RURAL

Of the various types of school ad-
ministrations, larger units and city
elementary districts have assumed
the greatest proportion of fixed
costs through borrowing funds and
thus appear to be in the most vul-
nerable position in the event of
any recession in the economy in
the immediate future.’

Taxes

approximately 42 per cent of the
total municipal levy to 47 per cent.

It has been suggested that in-
creased educational taxation has
limited expenditures for public
works. Analysis of the trends in
municipal expenditures indicates,
however, that in rural and urban
municipalities combined, between
1945 and 1953, expenditures for
public works and for education
each increased 133 per cent, But
in rural municipalities expenditures
for public works have increased rela-
tively more than expenditures for
education (Table 47). Expenditures
for public works increased 188 per
cent in rural municipalities from
1944 to 1953, but expenditures
for education increased proportion-
ately less—144 per cent. Expendi-
tures for both public works and
education have shown comparable
increases as percentages of the total
levy. Thus, although the major
portion of the municipal levy is paid
for education and this portion has
increased in the past eight years,

: Receipts from the sale of debentures are included in “Other”™ in Table 45. Receipts
from debentures. as a proportion of total receipts for each of the above administra-
tions, for the years 1946 and 1953, were as follows: larger units .3% and 1.5%,
non-units .94% and 2.2%, and city elementary 6.1% and 33.8%2, with secondary
schools using no debentures in either year.

' “his must be qualified to some extent by the short-term nature of a large propor-
tion of larger unit loans.

* A comparison of taxation for the support of rural schools as against urban schools
is valid only if taxable properties in both types of municipalities are assessed
according to similar standards, This question will be discussed at a later point.

0174



BEST COPY AVAILABLE

EDUCATION 147

TABLE 46, EpucaTioN LEvY AND TOTAL MUNICIPAL LEvy,
SASKATCHEWAN, 1945-1953

Education Levy ! Total Levy i
, - . Education Levy
Year Amount (1922(2’1‘00) E Amount | (l9‘ltgd=e’l‘00) a§rl;etglcf::yof
$000s $000's ‘
1945 1045 ;100 | 24985 100 a2
1926 2328 18 27,464 10 as
1947 13538 . 129 | 30,093 120 as
1948 s 1w 34,144 137 as
1949 16994 | 163 37,020 148 46
1950 12945 1 Im2 39,100 157 a6
1951 19488 | 18 | 42012 168 a6
. !
1952 21487 | 206 | 46510 186 a6
1953 Cou2e2 | 2w ! siion | 205 | 47

Suwce: Annual Reports, Department of Municipal Affairs,

TABLE 47, EDUCATION AND PUBLIC WORKS AS PROPORTIONS OF TOTAL
EXPENDITURES OF RURAL MUNICIPALITIES, SASKATCHEWAN, 1944-1953

i Proportion of

Expenditures ! Total Expenditures
Year " public Works . Education - Public Works |  Education
S000s | sooUs | “ : “
1944 280 © sen | 207 a1.2
1946 a22 ;128 | w6 | 407
1948 526 8997 i 24.6 42.2
1950 5003 . 10387 | 224 ' 46,5
1951 5.447 11,173 b 29 1 469
1952 1.5% 12,276 ; 27.4 : 44.5
1953 8023 . 1383 26.8 46.3

SoUncE: Annual Keports, Department of Municipal Affairs,
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the proportion of the total munici-
pal levy paid for public works has
increased comparably.

Total educational levies, then,
have shown an increase as a pro-
portion of total municipal revenues.
But the increase has not been
consistent in all types of school
administrations. In cities, the edu-
cational portion of municipal reve-
nues showed a net increase between
1945 and 1953 of § per cent,
compared to 4 per cent in the
towns, 5 per cent in the villages,
and 6 per cent in the rural munici-
palities (Table 48). These per-

TanLE 48.

RURAL

centages may be somewhat mislead-
ing as far as total educational
receipts are concerned. In cities
substantiul revenues for general
raunicipal expenditures are derived
from public utilities, thus making
available a higher proportion of tax
levies for educational purposes. The
increase in educational levies has
been greatest in towns and villages,
next greatest in rural municipalities,
and least in cities. Table 49 indi-
cates the relative increases in edu-
cational levies for cities, towns,
villages, rural municipalities, and
local improvement districts between
1945 and 1953.

PERCENTAGE OF TotaL MuNicipaL LEvY GoOING TO EDUCA-

1ioN 1IN Cr1y, TowN, VILLAGE, RURAL MUNICIPALITIES, AND LOCAL
IMPROVEMENT DISTRICTS, SASKATCHEWAN, 1945-1953

Year Citivs : Towns ‘ Villages ' Mun'ilcl;;r)?sllities L.I.D.s
Percent

1945 51 42 47 : 38 . 40

1951 54 44 48 44 : 53

1952 54 45 50 _ 43 _ 56

1953 56 46 52 44 : 56

Sovrce: Annual Reports, Department of Municipal Affairs.

TasLE 49. EbucartioN LEvies For CiTy, TowN, VILLAGE AND RURAL
SCHOOLS, SASKATCHEWAN, 1945-1953

(Index: 1945 = 100)

Year Cities Towns Vitlages Mun'ilcli’;r;':tllities L.LLD.s
1945 100 100 100 100 100
1951 175 235 197 183 227
1952 192 262 219 202 254
1953 215 302 241 228 290

Kurkew: JAnnual Reports, Department of Municipal Affairs,
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Although the rural educational
levy has more than doubled in the
nine years noted, the rural ratepayer
still pays less of his taxes towards
cducation than the urban ratepayer.
Of the total municipal levy in 1953,
approximately 56 per cent went to
education in the city, about 46 per
cent in the town, 52 per cent in
the village, 44 per cent in the rural
municipality, and 56 per cent in the
Loscal improvement district (Table

).

Total municipal levies have in-
creased, but the amount of increase
has varied in different types of
school administrations. In addition,
increases in assessment have altered
the total levy without increasing
the mill rate. Table 50 shows the
increase in total municipal assess-
ments and levies for various types
of municipalities from 1946 to
1953.

Because of the increase in assess-
ments, the great increase in the
education levy did not necessarily
mean increases in mill rates. But
to compare mill rates of various
types of municipal governments the
levy must be related to revised
assessments. If revised assessments
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are taken into account, it is found
that rural mill rates for education
more than doubled between 1945
and 1953, city rates increased 51
per cent, and town and village rates
increased 80 per cent and 94 per
cent respectively (Table 51).

In summary, local taxes for edu-
cation have increased 131 per cent
in the past eight years, while total
municipal levies increased 105 per
cent. Education taxes in all types
of municipalities as a percentage
of the total levy increased approxi-
mately 5 per cent in the past eight
years, but cities, towns, villages,
and rural municipalities varied
slightly in the amount of the in-
crease, Variations also exist among
different types of municipalities as
to the proportion of the total levy
allocated to education. In 1953,
rural municipalities paid approxi-
mately 44 per cent of their total

- for education, while towns
pud 46 per cent, villages 52 per
cent, and cities 56 per cent of their
total levy for education.

A comparison of local taxes in
rural and urban areas for the sup-
port of schools must be based on
assessment, and it is assumed at

TABLE 50. PER CENT INCREASE IN TOTAL MUNICIPAL LEVY AND TOTAL

ASSESSMENT, SASKATCHEWAN, 1946-1953

Total Assessment Total Levy

Type of B Per Cent -—: Per Cent
Munictpatty 1946 1953 Increase 1946 1953 Increase

S000s  S00U's “ S000s  S000s ¢
City 112569.9 156.060.3 39 56682 10,7615 90
Town 42,719.8  69,731.8 63 1.931.5  4,665.6 142
Village 54,1301 654278 21 1,782.1 | 34254 92
Rural 614,142.7 647,662.2 : S 17,3966  31,393.1 . 80

Soruer: Annual Keports, Department of Municipal Affairs.
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PeEn CeNT INCREASE IN Tax RATES FOR EDUCATION IN
ALITIES, SASKATCHEWAN, 1945-1953

= = ppergrenibg gyl

i Per Cent

Type of Municipality i 1945 1953 Increase
Mills Mills C
£ity i 25.2 38 50.8
Town 17.2 K} 80.2
Vilage 13.9 27 94.2
Rural . 9.7 21 116.5

S«:I un.:: ;lnnual R-;mru.Dep;rtme:;;l—i;\ici;al }\.l‘luirs.

this point that assessments in rural
and urban areasare equitably de-
rived. All assessments have in-
creased in the past five years; rural
assessments have increased the least
and town assessments the most.
During the same period levies for
education increased, and despite
increased assessments all miii rates
increased. The total education levy
increased three times in towns, al-
most two and a half times in vil-
lages, and slightly more than twice
in rural and city districts. The
impact of incrcaing educational
costs appears to have “een felt most
critically in towns and lea: t in cities.
Because of changes in assessments
and levy, actual mill rates increased
by varving amounts in the different
tyvpes of school administrations.
Rural mill rates more than doubled,
while city mill rates increased by
only half.

Tax Arrears

Arrears in school taxes in 1952
and 1953 amounted to $5.6 and
$5.7 million respectively or 47 ver
cent of the current year's levy. In
1952, arrears in school taxes in
larger units represented 36 per cent
of the current levy or about 11 per

cent less than total school tax
arrears. In units of low assessment,
however, arrears were much greater,
indicating that these units are hav-
ing difficulty in collecting increased
taxes for education or that equali-
zation grants have not been suf-
ficiently effective. Table 52 provides
a comparison of arrears in school
taxes as a proportion of current
levy in larger units classified by
assessment. Although arrears in
school taxes in larger units were
approximately 36 rer cent of the
current levy, units varied in school
tax arrears from a low of 8 per
cent of the current levy to a high
of 117 per cent. Four units had
tax arrears amounting to more than
the 1952 levy."

Thus, among larger units, units
with low assessments are finding
the tax burden most difficult to
carry. In these units, further tax
increases or a decline in income
will aggravate the already critical
problem of financing education.
Conversely, any programs to stabil-
ize farm incomes will make possible
more effective educational planning
and financing.

% Data from financial statements of larger school units, Department of Education.
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TABLE 52. RELATIONSHIP OF ARREARS IN SCHOOL TAXES TO CURRENT
LEVY IN LARGER UNITS, 1952

- TTT T el T S T TR TR S

i Total Arrears as

Assessment Class i Edtge;lon Egl:::;i'gn i:)el‘rlf:e?)‘ll
$000's $000's Cc
$4-87 million 1,460 918 63
$7.1-310 million 4,103 1L,3M 34
$10.1-813 million ! 3,8N 1,206 31
$13.1-816 million 1,283 503 39
$16.1-819 million 931 267 29
$19.1-822 million 706 153 22
All units 12,354 4,434 36

Sovuce: Files. Department of Education.

N

Loans

Under the School Act and the
Larger Units Act, school boards are
cmpowered to borrow money for
current and capital expenses. Loans
may be procured on the security
of government grants and uncollect-
ed taxes. School units that are not
permanently established may bor-
row from a fund provided by the
Department of Education. After a
unit is permanently established, it
borrows through ordinary channels.
Regulations stipulate that a school
unit may not borrow amounts in
excess of S per cent of its assess-
ment,

If total educational receipts for
all schools under the School Act
are considered, it is apparent that
loans and debentures have taken
on a new importance in educational
financing in recent years (Table
53). In 1946, loans and debentures
represented 10 per cent of receipts
compared with 31 per cent in 1953.

The largest increase in loans oc-
curred between 1946 and 1951.

The different types of school
administration have varied in their
reliance on loans for educational
financing. Larger units and city
elementary schools have incurred
higher debts through borrowing than
non-unit and secondary schools.
Table 54 indicates that larger units
and city elementary schools derived
approximately 35 per cent of their
total receipts through loans and
debentures in 1953.

Loans to larger units have been
made primarily through the banks
and the capital building fund estab-
lished by the Department of Edu-
cation. These latter funds have been
made available to larger units at
interest rates of between 4 and 5
per cent. As more units become
permanently established and no
longer have access to the Depart-
ment’s capital building fund and if

0173,
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TABLE 53. RELATIONSHIP OF LOANS AND DEBENTURES TO ToTAL

RECEIPTS FOR ALL SCHOOLS, SASKATCHEWAN, 1941-1953

- s re e

Borrowings Relative to

Borrowings Total Receipts®
Year D?mﬁnﬁ;—iﬁ" " Totl Ec’;c:t:r:'s Loans ; Total
3000°'s Per cent
1941 55 573 628 0.5 5.2 5.7
1946 218 1,668 1,886 1.2 9.0 10.2
1981 514 9,302 9.816 1.5 26.4 27.9
1952 1.018 10,071 11,089 2.5 24.5 27.0
1033 2911 11,378 14,289 6.3 24.5 30.8

s mm . . et S mwtt s 4 6 Bemmee smen o

— o ———— o —

‘Surm'r:: Annual Reports, Department of Fducation.
® Tutal receipts excludes carryover of debit and credit balunces.

high capital costs continue, larger
units will have to resort to capital
financing through normal channels
and will thereby incur normal costs.

City elementary school districts
appear to be faced with a difficult
financial problem in that approxi-
mately 34 per cent of their income
is derived through sale of deben-
tures. As long as city elementary
districts must continue to expand
facilities, this reliance on borrowed
funds will continue unless taxes or
grants are increased.

In summary, loans and deben-
tures in recent years have assumed

greater importance in school financ-
ing. In 1946, all districts bor-
rowed $1.9 million or 10 per cent
of total receipts, while in 1953
borrowings were $14.3 million or
31 per cent of total receipts. Larger
units and city elementary districts
were the largest borrowers; larger
units received the greatest propor-
tion of their borrowings through
loans, while city elementary dis-
tricts used debentures. Unless a plan
is devised by which school boards
can borrow at minimum cost, the
use of increasing amounts of bor-
rowed money will create inflexi-
bility in the financing of education.

Grants

Provincial grants have been a
feature of school financing since
the passage of the Northwest Ter-
ritories Act in 1885, when grants
were paid on the basis of teachers’
qualifications, number of days of
operation of .. school, and level
of education provided. This Act
wis followed by the School Grants
Ordinance of 1901, which differ-

entiated grants for rural districts
and grants for village and town
districts. When the province was
organized, the system of school
grants that had been used in the
Territories was continued. Through-
out the years, various kinds of
grants have been provided to meet
changes in education.

01K0- -
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TABLE 54. LOANS AND DEBENTURES AS A PERCENTAGE OF TOTAL
RECEIPTS BY TYPES OF SCHOOL ADMINISTRATION,
SASKATCHEWAN, 1946 AND 1953

Loans as
Per Cent of
Total Receipts

!

- Total Borrowings as
Per Cent of

Total Receipts

Dcbentures as
Per Cent of
Totat Receipts '

Type of School

Admunistration 1946 1953 1946 1953 1946 1953
Larger school

unis 13.8 35.8 0.2 1.4 14.0 35.2
Non-unit schools 2.9 6.0 0.9 2.2 3.8 8.2
City elementary 4.9 1.6 6.1 338 11.0 35.5
City secondary 2.0 1.9 -t — 2.0 1.9

Soraee: Annual Beporta, Department of Education.

- - ———

® School districts under the Secondary School Act finance capital expenditures through deben-
tures, although none issued debentures in either 1946 or 1953, Since there are only 13 secondary
districta and oniy a few more collegiates, bullding requirements nre modernte compared to other

types of schools. When the present high

numbers of clementary students reach high school age,

building requirements will probably increase substantially. A secondary district does not issue
debentures itaelf but petitions the town or city council, which registgs the vote of the

ratepayers and burrows the money,

The relative importance of grants
in the financing of education has
changed between 1941 and 1953.
In 1941, grants accounted for
approximately 24 per cent of total
receipts; in 1953, grants contributed
approximately 18 per cent of re-
ceipts (Table 55).

Although grants have declined
slightly in importance in relation to
total district financing, the decline
has not been consistent in all types
of school administration. Between
1946 and 1953, grants to larger
units declined about 4 per cent,
from 22 to 18 per cent of total
receipts; grants to non-units and
city elementary districts remained
stable at about 20 per cent and
4 per cent respectively of total
receipts, and grants to secondary
districts declined approximately 6
per cent from 18 to 12 per cent
(cf. Table 45).

The types of grants paid by the
Department of Education have

varied through the years because
of changes in education and par-
ticularly in the organization of
education. At present, grants are
classified as operation grants, con-
veyance grants, building and equip-
ment grants, equalization grants,
and special grants. Table 56 shows
the amounts of grants apportioned
to various purposes for schools
under the School Act; Table 57
shows these amounts as propor-
tions of total grants.

Operation Grants

Operation grants have increased
from $2.3 million in 1939-40 to
$3.3 million in 1953-54. As a pro-
portion of total grants, however,
operation grants have decreased
from 97 per cent to 38 per cent
during the same years. Other types
of grants have increased relatively
more than grants for school oper-
ation.

0131;.
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TABLE 55. RELATIONSHIP OF GRANTS TO ToTAL RECEIPTS FOR ALL
ScHooL DISTRICTS, SASKATCHEWAN, 1941-1953*

Grants a8 ! 1 Grants as
Per Cent ! Total Receipts | Per Cent Totul
Gross Total Total  ; (Less Debenture ! (Less Debenture
Year Grants -Rccciptsfi Receipts Receiptsy ! Receipts)
s00s  Soou’s | i | S000s |«
1941 2688  11,282°% 238 | 1,227 ! 23.9
1946 3843 | 188% | 203 18638 | 206
l .
1951 7.466 ' 36,013 20.7 35,499 : 21.0
1952 8,722 : 42,149 20.6 41,131 ! 21.2
1933 8532 | 47428 | 179 44,516 19.2
]

Sotnce: Annual Reports, Department of Education.

¢ Excludes carryover of debit and credit balances.

t Total receipts include groms grants paid by the Department of Education: however, a propor.
tion of grants is withheld from direct payment to districts and paid on their behalf for
teachers' supersnnuation, Saskatchewan Teachers’ Federation fees, Saskatchewan School
Trusteww’ Association fees and tremsurers bonds. For the years cited in the table, the amounts of
these proportions were: $117,764: $286,047; $738.983: $1,056,622: and $978,419.

$ In 1941 grants did not include proportions of grants withheld for districts under the Secondary
and Vocational Education Acts.

*¢|n 1941 receipts did not include borowings by note and debenture for districts under the

Secondary and Vocational Education Aects.

Conveyance Grants

Grants to aid transportation of
students to school were instituted
in 1912-13 with the amendment
of the School Act that authorized
consolidated districts. Grants to
consolidated districts for transpor-
tation have been retained, and in
addition conveyance grants to other
types of school administration have
greatly increased conveyance grants.

The original conveyance grants
were paid at the rate of one-third
of the actual cost of conveyance.
More recently, grants for convey-
ance have been paid on the basis
of one-half the driver’s wages. If
the unit buys the conveyance equip-
ment, the capital costs of convey-
ance are not financed through
conveyance grants but through
capital grants, which amount to 25
per cent of the cost of buses or

bombardiers. If the unit enters into
an agreement with an operator to
transport students, the Department
of Education reimburses the unit
for 50 per cent of the cost to a
maximum of $600 per district.

Conveyance grants include not
only the grant to aid tra.sportation
but also assistance for students in
districts in which no :onveying is
done. The grant available to any
district where no school is oper-
ating or where a room is closed
may not exceed $600 per year.
Grants in 1955 were calculated as
follows:

1) For conveyance—>50 per cent
of driver's wages.

2) For board and room—50 per
cent of the cost to a maximum of
$9.00 per month.

3) Fees—if a student is sent to
a non-unit school the unit receives

0182
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TABLE 56. GOVERNMENT GRANTS FOR SCHOOLS INDER THE SCHOOL
Acr, SASKATCHEWAN, 1939-40 TO 1953-54

. i
Purpose ot Grant |

1939-40 | 1944-45 ' 1949-50

1953-54

Thousandsofdollars

School operation 2,289 ' 2,190 2,487 | 3,258
Conveyance 46 : 109 179 | 331
Statutory building and equipment ! 1o | 11 50 l 25
Special building and equipment 2 8 | oss | asss
Equahization 20 | 315 | 19% | 3354
Special ; sl a2 16 | 3

Total | 2372 | 2898 | s721 | 852

SoURcR: Annual Reports, Department of Education.

TABLE 57. RELATIVE DISTRIBUTION OF GOVERNMENT GRANTS FOR
SCcHOOLS UNDER THE SCHOOL ACT, SASKATCHEWAN, 1939-40 10 1953-54

Per Cent of Total Grants

Purpose of Grant 1939-40 ; 1944-45 | 1949.50 . 1953.54
School operation 96.5 75.5 : 43.5 | 382
Conveyance 1.9 ! 1.8 ' 3.1 ! 3.9
Statutory building and equipment : 0.4 . 0.4 ! 0.9 [ 0.3
Speaial building and equipment 0.1 : 3.1 18.4 | 18.2
Equahization ; 0.9 : 12.9 | 33.8 ’ . 393
Special 0.2 : 431 03 0.1

Total 100.0 100.0 | 100.0 ; 100.0

grants equal to 50 per cent of the
cost of tuition up to a maximum
of $45.00 per year for high school
students or $30.00 per year for
clementary students.

4) Fifty per cent of the cost of
any special arrangement such as

Suvkoek: Anrnual Keports, Department of Education.

payment of rent for the family, or
a per diem arrangement coverin
conveyance and tuition, or board,
room and tuition.

In the twenty-five years since
1930-31, grants for conveyance
have increased from approximately

0183
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$68,000 to more than $500,000.
In 1931, consolidated schools re-
ceived $57,500 of total conveyance
grants of $68,000, while in 1954-
55, schools other than consolidated
schools received grants of $450,000
out of total conveyance grants of
$518,000.

Building and Equipment Grants

Building and equipment grants
were, until l954,e§iwded into two
classes—statutory and special. Sta-
tutory building grants were for
many years paid for such expendi-
tures as the first new school in a
school district, a teacher’s resic .nce,
or classroom equipment. Statutory
equipment grants, supplied by the
Provincial Government on the con-
dition that they be matched by
local funds, were available for the
purchase of equipment for science,
home economics and shop, and
agriculture classes, as well as for
audio-visual aids and noon lunches.

RURAL

Statutory building and equipment
grants are no longer available, but
grants of this nature are included
in building and equipment grants.
Building and equipment grants may
be applied as well to all other build-
ing, equipment, and repair projects.
Special building and repair grants
were first instituted in 1939, al-
though repair grants were not indi-
vidually recorded until 1944.

» Statutory building and equipment
grants have not (since 1929-30)
amounted to more than one per
cent of total grants (Table 57).
Special building and equipment
grants, however, have become rela-
tively important in the past ten
years. In 1944-45, special building
and equipment grants amounted to
approximately 3 per cent of total
grants, but by 1953-54 they had
increased to represent 18 per cent
of total grants.

Building and equipment grants are now paid on the basis of the

following formula:®

Approved expenditure?
for capital and repairs

1 mill on total
taxable assessment

i e e e e e« X $40,000 = Grant
Assessment per classroom
An cxample of the calculation of a grant is as follows:
Assessment of unit ... ... $10,000,000
No. of operating rooms . ... e 90
No. of conveying districts ... ... . 20
Assessment per classroom® ... ...$10,000,000 -:= $100,000
100

—

? Prior to the development of this formula, special buildiag and equipment grants
were computed more informally.

“ In determining the “approved expenditure,” the Department of Education takes
into account the educational need and general financial competence of the unit.
The maximum total program of capital and repair expenditures which may be used
for grant calculation purposes is $100,000.

* Asscssment per classroom is calculated by dividing total assessment by number
of operating classrooms plus one-half of the districts conveying.

0184
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2 one-room schools at $7,500 each ........ $ 15,000
| three-room school at $19,000 per room 30,000
Repairs (operating rooms X $200)
(90 X $200) . ... ... ... 18,000
Approved Expenditure .. ... $ 63,000

Grant . ($63,000 - $10,000) X

$100,000

$40,000 = $21,200

The amount of special building and equipment grants has risen
markedly in recent years. In 1944, total grants paid for building and
repairs were about $88,000, while in 1953-54 thei' amounted to nearly

s1 6 nillion. Table 58 shows the increase in specia

building, equipment,

and repair grants in selected years since 1944,

A portion of the grants entitled
“special building and equipment
grants™ has been provided through
the Dominion-Provincial Vocational
Training Asreement since 1947-
4K." With the aid of funds provided
under this agreement, the province
has expuaded facilities for voca-
tional and technical education to
include 32 school centers in the

Tavsrr S8.

province. These 32 projects have
included the building of 17 new
schools and extensions for 13 exist-
ing schools. In addition, equipment
has been added to two schools, and
three dormitories have been built.!?
Exclusive of the School of Agricul-
ture at the University of Saskatche-
wan, the Saskatoon School for the
Deaf, and the three technical schools

GOVERNMENT GRANTS FOR CAPITAL EXPENDITURES AND

REPAIRS FOR ScHooLs OPERATING UNDER THE ScHooL ACT,

SASKATCHEWAN, 1944-45 10 1953-54

Dominion-Provinciul

Provincial Grants Grants
Buildingand | | :
Year Equipment Repairs Building ' Equipment Total
Thousands of dollars
1944-45 50 k- — - 88
1950-51 726 150 425 96 1,397
105}-82 934 149 293 219 1,595
1952-53 1.060 169 97 34 1,360
1953-54 1,499 151 — 5 1,555

Not oo

- Annual Reporta, Department of Edueation.

© S .-\pE\cndix VIl for a description of :he Dominion-Provincial Vocational

Frimming Agreement.
5o Appendix 1.
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opoiated  under the Vocational
Education Act, 10 of the vocational
education projects are in schools
administered under the Secondary
Education Act and the remaining
17 are in towns or villages, some
of which are included in larger
units.

Under the Vocational Training
Agreement, the Department of
Education makes grants up to 80
per cent of capital expenditures for
vocational facilities in  composite
schools and up to 75 per cent of
capital expenditures for space for
vocational classes in technical col-
legiates. In addition, dormitories
were built at Kindersley, Humboldt,
and Sturgis with partial financial
assistance  from funds provided
under the agreement. These ex-
penditures for dormitories were not
sunctioned by the agreement but
were specially authorized by the
federal Department of Labour. In
addition to capital grants, vocation-
al education is assisted by payment
of a grant of $5.75 per day for
every room devoted solely to vo-
cational or technical instruction.
Vocational assistance is also paid
to those schools in which more
limited vocational education is of-
fered. If a teacher spends 66 to 80
per cent of his time on vocational
classes, the grant is $5.25 per day;
if 40 to 60 per cent, the grant is
S4 75 per day. These lesser grants
ar> common to small high schools
and composite schools.

In order to ensure the most bene-
ficial use of vocational agreement
funds, the Department of Education
has tried to require that a school
district have a minimum enrolment
or potential enrolment of 150 high
school students before funds are
allocated for building a composite
school, The list of schools built
under this agreement indicates that
in some cases this stipulation has

RURAL

necessitated the inclusion of stu-
udents who have been brought in
from surrounding areas either by
conveyance or to stay in dormi-
tories. In Kindersley, Sturgis, and
Humboldt, assistance for dormitory
construction was secured by thus
serving students from the surround-
ing areas.

From 1947-48 until 1953-54,
building and equipment grants of
all types amounted to a totai of
$9.4 million. Domini